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‘PREFACE 4 


Demands for a Federally-financed program to provide care for 
young children have increased dramatically in the last few years. 
Since almost nothing is known about the likely consequences of large- 
scale subsidies, or about the best methods of initiating and administer- 
ing them, the Office of Economic Opportunity is actively considering an 
“Impact Study" of the subject. Six months ago OEO made a grant to the 
Center for the Study of Public Policy, a private, nonprofit research 
organization in Cambridge, and the Harvard Graduate School of Educa- 


tion to conduct an investigation of two questions: 


Le Could an Impact Study which provided comprehensive day care 
for poor and perhaps near-poor families in one or two large com- 
munities help Federal officials and Congress decide between 
alternative mechanisms for funding day care, such as project 


grants and vouchers? . 


Ca Would such an Impact Study tell OEO anything useful about the 


effect on poor parents and children of Federally-funded day care? 


The present report addresses itself to these questions and makes 
recommendations for action by OEO. It is divided into two parts: the 
first part is a report on the feasibility of the Impact Study and the 
second part is a manual to be used by community planners in designing 


and operating a child care system. 


Many people have contributed their time, effort and concern to 


this study, and we wish to thank them all. 


Staff contributors include: 


FS at ec dr et oP a 


Mary Jo Bane, Editorial Board, Harvard Educational Review; 
Staff, Runkle School, Brookline 


John Butler 


Anthony Carlen 
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ways of providing incentives for centers to improve quality, increase 
parent participation and achieve some degree of social class integration, 
The third section of Chapter If deals with the question of admissions, and 
suggests procedures for insuring fairness and simplicity in matching 


children and facilities. 1. 


Chapter LI discusses in more detail the rationale and specifications 
for a demonstration project. ‘The first section of the chapter describes 
the overall research design and what can and cannot be learned in the 2. 
areas of administration, economics, and results of child care. The 
second section of Chapter IL details specifications in regard to character- 
istics of the demonstration and comparison sites, length of the study, and 
funding; included is an outline of how to budget the total project and steps 37 


to be taken to implement the Impact Study. 


Chapter IV deals with constitutional problems which might arise in 
a large-scale child care system. The first issue discussed is that of 
First Amendment restrictions on the inclusion of church-affiliated. child 
care facilities. The second issue dealt with is that of Fourteenth Amend- 


ment requirements for integration of child care facilities. 4 


| 


SUMMARY OF RECOMMENDATIONS | 


| 


OEO should not attempt to compare funding mechanisms because 
the $2.5 million which OEO has allocated for the Impact Study is 


inadequate for financing a system in more than one community. 


OEO should sponsor a demonstration of a single, comprehensive 
child care system in one community. The system should be de- 
signed to offer as wide a variety of programs and settings for, 


children under fourteen as possible. 


The demonstration should ensure that child care services are 
available to all families who desire them within the designated geo- 
graphical area without regard to employment status of the mother. 
Care should be provided at no cost to the poor, nominal cost to 

the near-poor, and moderate cost to middle-income parents on 


the basis of a sliding fee schedule. 


The system should include all currently used child care options. 
This means that funds should be provided not only for family care, 
group care, large day care centers, and cooperative baby-sitting 
arrangements, but also for reimbursing parents or legal guardians 
who prefer to take care of their own children in the home. Parents 
who take care of their own children should be paid at the prevailing 
rate for day-time baby-sitting; poor parents will be reimbursed at 
the full rate and near-poor parents will be reimbursed according 


to a sliding fee schedule, 


The Impact Study should employ a funding mechanism flexible 
enough to allow for both consumer initiative and central agency 
planning, Neither a pure project grant system, a pure se rvice 
contracting system, nor a pure voucher system seems ideally 
suited to the task. A combination of ''vouchers'! and ''service con- 
tracts, '' a combination we label ''vendor payments, '' seems the 


best funding mechanism. This system is detailed in Chapter I. 
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home until the children reach school age, ahd that they caré for Ghilliven 
of primary schoo] age at tome after school hours. Yet there is no good 
evidence to documeat such assumptions, Plannere do not know on a 
national basis to what extent nonworking mothers or fathers actually care 
for pre-school children, and to what extent they rely on babysitters, 


neighbors, relatives, or other arrangements for part or all of the 


"working" day (or evening). Neither is anything reliable known about 
the arrangements made by parents for school-age children during non- 
school hours, It is not clear to what extent parents feel that children of 
varying ages require adult supervision after school, and to what extent 


: : weok 
children are left to fendifor thernselves, either at home or elsewhere. 


Somewhat more evidence exists about the child care arrangements 
made by working mothers. A 1965 survey “Ot working mothers with child- 
ren under fourteen suggests that most working mothers have their children 
taken care of in ways which involve little or no cash expenditure, Only 
20% of these working mothers made arrangements which involved care 
by a nonrelative; only 2, 2% of 211 these mothers had their children in 
group care centers. It also indicates that in the absence of Federal sub- 
sidies, parents choose arrangements which are informal, -physically con- 
venient, involve few other families or children, and are unregulated by 


any governmental agency. 


* Even the forthcoming OEO survey from Westat investigated only report- 
ed child care arrangements of lower-income families where the mother 
was in work or in training. And of course that survey investigated 
child care arrangements only under parents' present conditions of 
limited choice, a constraint which has affected all studies to date. 
(‘Demand and Supply Surveys, '' Westat, Inc., sponsored by the Office 
of Economic Opportunity, available in Spring 1971.) 

** The recent "Survey of Current Child Care Practices, Parental Needs 
and Attitudes, '' conducted for the Massachusetts Early Education 
Project, presents this kind of information for a random sample of 
Massachusetts families from all income brackets. (Based at 
Harvard University; sponsored by Massachusetts Advisory Council 
on Education, 1971.) 


xxx See Appendix. 


y j { 
\ : j 


This information tells planners little about the kinds of arrangements 
parente would make for the care of their children if they had additional 
resources at their disposal for this purpose, One cannot, for example, 
estimate the demand for free places in large, formally organized day 
care centers, with well-developed educational components, beqena¢ such 
places simply do not exist in appreciable numbers. All that can be said 


is that few parents are willing or able to pay the full cost of such care out of 


; i eve 
The primary reagon for conducting an Impact Study, therefore, is 


their own pocket, 


to determine what parents really want, This ie ds cannot be done by 
conducting a survey in which pprente| are asked to chogse among imaginary 
alternatives, many of which they have never, previously heard of, much 
less actually seen in operation. The only reliable way to find out what 
parents want is to offer them a wide range of accessible alternatives, and 


see which ones they choose to mee over time, 


( 
An Impact Study can also be expected to give OEO more reliable 


information than is now available on many other aspects of child care: 
probable costs of different arrangements, possible effects of different 
arrangements on different kinds of children, possible effects of subsidies 
on the proportion of parents working and on the proportion of families 


requiring welfare assistance, and so forth, 


Finally, an Impact Study can demonstrate the practicality of fund- 
ing arrangements which differ significantly from those traditionally used 
to provide government services. In particular, it can help determine 
whether a flexible funding mechanism such as the ''vendor payment" 
system (described in Chapter Il), which provides for a high degree of 
parental and provider initiative, can be substituted for the usual project 
grant system without creating administrative chaos, Such evidence could 
be of great importance if a massive Federal day care program were to be 
established in the near future, since in the absence of such evidence, a 


system of project grants might be fare pes simply because it is a well- 


known funding arrangement. | | 7 
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The idea that child care may have benefits for all children is 
relatively new, Many people have feared that the separation of mother 
and child can be detrimental to a child's security, and have argued that 
separation should occur only under extreme circumstances. The emo- 
tional deprivation observed in children in orphanages and foster homes 
has often been attributed to the fact of separation from the real mother 
rather than to what happens to the child within those settings, Further- 
more, the idea of "day care'' has often been seen as a service for poor 
families where mothers must work and have no choice but to put their 
children in the care of others. This viewpoint has often implied that 
a ''good'"' mother is one who is with her child twenty-four hours a day and 
that a mother who needs or desires to have outside help is somehow "bad" 


or inadequate. 


Much of the pressure for new child care arrangements comes, 
then, from those who are concerned about the environments in which 
children grow up. There is much controversy, however, over what 


should happen to children in these arrangements. = 


The provision of physical and emotional] security is least problem- 
atic. A good child care facility can offer safe and attractive surroundings 
with adults who are sensitive to children. Many children from low-income 
areas lack sufficient attention to their nutritional and medical needs; a 


child care facility is an ideal setting for providing for these needs, 


Students of cognitive and social growth in young children go further 
to suggest that pre-school programs of certain types, in fact, enhance 
the development of children and that child care could be used as an 
opportunity to make up for developmental deficiencies in the home. 
Lower-class children seem to benefit from early attention to the develop- 
ment of cognitive and learning skills; such pre-school programs might 
help reduce class differences in readiness for school, This hypothesis 
would imply that a pre-school component should be included in all child 


care centers, A center should have specially trained teachers and a 


curriculum aimed at the development of competence in specific cogni- 


tive, social, and emotional skills, 


12 


ey | | 

There is considerable aeragteemeat however, over whether pre- 
school programs actually work, and if so,| which kinds (e.g., tradi- 
tional nursery school, Montessori, Bereiter-Englemann, etc.) work 
best. Certain programs seem to affect certain kinds of children in 
positive ways. There is some evidence, for example, that lower-class 
children improve their lanyuage proficiency in highly structured, cogni- 
tive programs. This evidence does not necessarily imply that such pro- 
grams ought to be incorporated into a child care system, The research 
indicates that some children benefit from some programs, but cannot 
yet identify exactly what is causing the result. Long-term effects of 
these programs have not been verified. And even if we had this informa- 
tion, there is a real question as to what the goals of child care should be; 
itis quite possible that a successful cognitive program might, in fact, 
be inappropriate for young children in terms of their overall development, 
and that programs stressing social and emotional growth would produce 
greater benefits in the long run, Given this uncertainty, it would not make 
sense to require that child care arrangements include any specific pre- 


school curricula. 


~| When proponents of Federally} subsidized child care argue that sub- 
sidies would improve the environments in which most poor children grow 
up, the argument is teuenly based on observation of a small number of 
high quality child care centers with many pre-school components, highly 
trained, carefully selected staff, ample budget, and a generally appeal- 
ing atmosphere, These centers are then contrasted to the oppressive 
conditions which prevail in the most disorganized low-income families, 
and especially in families where the mother works and a variety of 
ad hoc arrangements have to be made for looking after the children. 
Such a comparison inevitably suggests that children in bad family situa- 
tions would be better off in good child care centers, and that if Federal 
subsidies helped move them into such centers, the next generation would 
have been well served. 

The flaw in'this line of reasoning is that although child care centers 
with good programs may be better than the. worst families, it does not 


follow that all, or even most, child care centers would be better for 
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time whether they were more satisfied working outside the home and 
entrusting their children to a trained staff, or whether they preferred to 


be full-time caretakers for their own children, 


Women's Rights Perspective 


Strong pressure for governmental subsidies for child care has 
come from groups concerned with the status of women. In general, the 
argument is that women will have equal opportunities in education and 
employment only when care for children outside the home is both widely 


available and recognized by sociocty as legitimate, 


The ppecific arguments made by women's groups vary greatly and 
reflect different attitudes toward the relative responsibilities of mothers, 
parents, and the society for raising children. Some groups argue that the 
state ought to take complete responsibility for child care and establish 
24 hour-a-day children's houses on the model of the Israeli kibbutzim. 
Others argue that the state ought t6 exert pressure for more equal 
division of responsibility between parents, perhaps by encouraging 
a twenty-hour work week so that both parents have the option of holding 
a job and raising their children. Still others would leave the primary 


responsibility for child-rearing in the family, to be divided as the 


parents desired, but would ask the state to make alternative arrangements 


available., Common to all positions, however, is a desire for state- 
subsidized child care of sufficient legitimacy and quality that mothers 


have a real choice of careers, 


It is not evident whether more opportunities for women will be 
generated through putting moncy into the provision of services outside 
the home or through allocating funds in direct support of full-time 
parenthood. It could be argued that women should have free, nearby 
care available at all times in order to allow them to take jobs outside 
the home. It can also be argued that child care by the parent in the 
home is as much a job as any other, and that a system of full-time child 
care which excludes paréntal care provides disincentives for mothers to 
stay home with their children, the job they might really prefer. Many 
women, especially women who prefer caring for their own children to 
any other job, would see such a child care system as a further degrada- 
tion of their status rather than an enhancement of it. 

| 
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In conclusion, then, it is not clear whether the road to equal rights 
for women involves getting more women into jobs outside the home, or 
providing more monetary rewards and status for staying home, or both. 
It seems best therefore for this decision to be left to mothers themselves 
by providing both options. Arrangements should be such that a mother 
could, with equal economic and status advantage, make arrangements for 
care of her child outside the home or care for the child herself. In this 
way, all modes of womanhood and motherhood would be equally possible, 
and a woman's relationship to her family and her children would be 


more a matter of choice. 


Economic Perspective 


Many of those who advocate Federal subsidies for child care anti- 
cipate that such subsidies will help reduce the welfare rolls. Some hope 
for this development because they want to cut overall public expenditures. 
Others feel that public expenditures are essentia) if the families in 
question are to maintain an adequate standard of living, but that these 
expenditures should take a form which allows the recipients more dignity 
and discourages the kinds of dependency and passivity which welfare 


often fosters among recipients. 


The issue of whether it will be cheaper to provide child care rather 
than welfare is difficult to resolve, given our present state of knowledge. 
There are some families, especially those with only one child, in which 
the provision of heavily subsidized or free child care would enable the 
mother to get a job and in which the job would pay enough for the family 
to escape from dependency on welfare. Such employment would not neces- 
sarily lower overali public spending, however. Most of these families 
would still not be able to afford to pay anything more than a nominal fee 
for the child care services they would continue to need in order to keep 
their jobs, and thus, the need for subsidized child care would remain. 
Large-scale, Federally-funded child care programs would almost ineyvit- 
ably have to meet "'quality'’ requirements and therefore be likely to cost 
at least $2000 per year per pre-school child, and perhaps as much as 
$1000 per year per primary school child. The overall coat of child 
care for many families in many states would thus exceed the current 


cost of welfare. 
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No system of Federal subsidies can produce the "right" incentives 
for every family, simply because there is no mechanism by which any 
public agency can determine a particular family's effects on ite children. 
Nonetheless, it seems that a system which provides subsidies to parents 
only if they elect to place their children in conventionally defined day 
care ig likely to be inappropriate in a large number cf cases, A system 
which also subsidizes parents who care for their own children at home 
is likely to encourage those who enjoy their children to remain at home. 
Conversely, it would allow parents who want to get out of the house to 
do so. While one cannot be sure that parents' choices will always be 
best for their children, this assumption seems more reasonable than the 
assumption that one choice (day care for children and outside jobs for 


parents) is always best. 


In order to observe preference patterns for various kinds of child 
care, many options must be available. It is important, therefore, to 
enable parents to take care of their own children if they want to. It is 
equally important, however, to present parents with -c wide selection of 
attractive child care arrangements if they prefer to use them. Diversity 
in size and setting, in location, in scheduling, in age of child served, 
and in program must be provided if the preferences of parents are to 


be adequately assessed. 


Size and Settin 


Child care arrangements can be broken into five categories, in- 


cluding three kinds of care outside the home, and parental care and 


babysitting services inside the home. Federal Interagency Day Care 
Requirements establish the following three categories of "approved" 


day care outside a parent's own home: 
y P 


eee 


"The family da 


integrate into its own physical setting and pattern of living. It is especi- 


care home serves only as many children as it can 


ally suitable for infants, toddlers, and sibling groups and for neighbor- 
hood-based day care programs, including those for children needing after- 


school care, A family day care home may serve no more than six : 


20° 


= od 


children (3 through 14) in total (no more than five when the age range is 


infancy through 6), including the family day care mother's own children. 


"The group day care home offers family-like care, usually to 
school-age children, in an extended or modified family residence, It 
utilizes one or several employees and provides care for up to twelve 
children, It is suitable for children who need before- and after-school 
care, who do not require a great deal of mothering or individual care, 


and who can profit from considerable association with their peers, 


"The day care center serves groups of twelve or more children. 
It utilizes subgroupings on the basis of age and special need but provides 
opportunity for the experience and learning that accompanies a mixing 
of ages. Day care centers should not accept children under three years 
of age unless the care available approximates the mothering in the 
family living. Centers may be established in a variety of places: pri- 
vate dwellings, settlement houses, schools, churches, social centers, 


public housing units, specially constructed facilities, etc." 


In addition, we may think of two kinds of care within a parent's 


own home: 


Baby-sitting. Many parents prefer not to leave their children 
outside the home, but still are not able to supervise them personally or 
else do not want to for twenty-four hours every day. In such a case, 

a babysitter is usually found to come ‘into the home and care for the 


children. 


Parental care. Many parents prefer to take care of their own 


children in their own home. Such arrangements are similar in principle 
to the ''family day care homes" recognized under Federal Interagency 
Requirements, but they waive the usual requirement that such a home 


provide care for children from more than. one family. 


Planners do not know at this point what an optimal size is for the 
various settings, nor have the various advantages and disadvantages of 
each setting been fully explored. Therefore, there is no reasonable 
argument to be made for excluding any of these alternatives, Parents 
should have the opportunity to choose the arrangement with which they 


are most comfo rtable, 


21 


oA 


UAMO ITIY} YIM 9q 07 EJUaIEd LOJ BdULYD dy} YIOq OpN{dUT 07 WYBZNO UOT} 
~CI}SUOWIOp © ALY] SMO[[OJ IT “Ppoou 4 LYM WT BuT[[o] UBY, TeYIVA sooTATEs 
oayjroddns jo Avm vy ur sqUeM ApyUerand Aprurvy dy) WEY MOU 07 JUeJZOdWT 

BU QY *Oted pllyd uy 63y20jJ9 [vAOpay ofeos-ad1e] Aue durqunow aaoyoq 

UoIP[MYS JO 91vd 9Yy} 0} paeTor ut oousrayaad quored jo surz09yjed yy ynoqe 
@ToUI mOUy OF TRTONAD et yy ‘“od10yd [eyuered urnurrxeu Jutmoy[e o1¥d plTyo 
yo urajshs & st ojvrtysuourop 07 juez1OdUIT y80Ur A[TVaat SI yeYM ‘BoTWIOUODA 

pue ‘s3zy311 s,usui0om ‘Adoroyodsd yequouidojaaep wioay syuournSie 943 

JO soljindiquue oy jo yyBt] ur pue ‘360q 9y3 AT] VeI BY aIeD PIIYD Jo puTy 


tayjoue 10 suo ey} Bulploep 10) etraz1x9 ojenbape jo voussqe ay} UT 


Xaeurumns 


‘9sooys ued sjuored yotym wiory suivadord pornjzonajsuo0u pue pornjonsy3s jo 
Ajatrea opim e aptaodd pynoys wrajsXhs aed ptyd ayy ‘wi0yy r0y saarsap 
,Sjuared ynoge pue swiexrdoid yons jo syzyouaq 043 ynoqe 219731, 410A MOoUy 

am asnedog ~sy1adxe yuoudo[arep ptys Aq paze20Ape uazyo ore yorym 
survisord yuauyotius 10 [ooyds~-o1d Jo spury snorzrea ayy apnyour ssouy 


‘wvadoad Ayyep ay} ur pepnyour aq Aew saouorradxa yo sodé} 12310 


‘axed [etpoysns Zutpraoad 

oq 0} potoptsuod st umuUitur sry} ATUO saptaoad yorym 19ju900 yW ‘Suyes 

pue ‘jsa1 ‘Aetd 100pzno pue zoopur se yons ‘Ajoyes pue yy {e9y Butansut 

SOTPATZOe Urez199 ojeroda0o.Ur surerdord [py “A[snourrous Areva uvd AjzITIOV} 
STD ply & ze are Aayy 3eY} out, OY} Buyznp op usrpyryo yeu M 

. | Wrex¥org 


‘usrpitys dunok 

TOF STLD TOOYOS-Taze pue sJUeUT IOJ a1ed uTe}qGO 07 aTQe 9q ysnu fay} 

‘Ayyurey 1tay} 10j opraoad 03 yr0Mm ysnu sjuored J] *paptaozd eq ysnur 

Wertp[ryS [Te oy ated ‘uoredroysed vo10y roge{ ue ares Avp Jo sz2azso 93 

Apnjs 0} Japro ut ‘TaAOCoIOW ‘asuos ou sayeUW uOIjIII{ser OTe Sty} ‘ores 

Toqyua> pue [equated jo sadj snolrea yo sjDajzo [etIUO19;;tIp Dy} ye YOOT 

92 8 OFO JI ‘*Xts 0} omy pode udrtpry 03 saotAtas AOU} 4OTA}s aA aWIOY 

24} Sptsyno sarqtyoey 91ed pity poaordde ‘arqeyreae Ajyussead ysow yng 
‘saRe [[e Ye UsIpPTYD UMO Tray} Jo V1. Vye} ATsnorAgo si1ayjoW 


P2arag PltyD jo ody 


(x4 


*porsod ouryyAup peoydAy 

@TOUT 3} BE [TOM GY szJTYs JYBIU JO Buruovo uvow Avw ,,sINOY YX M,, 
*J2ACITY TOF MOTTE 0} BUIT] TEUOTIIPpe stUIOS YRIM sINOY YIOM Bulinp oiqe 
~]FeAe 9q YaNUL 9LUD PIIYD ‘sol[fwey yuoTed-a3ure 105 on1z3 Ale [NO WIed 
St Sty, “stseq oultz-[[nj e uo Aressaoou gaUi0d0q 218d pityd pue ‘Ajqrs 
8999 STUIOUODI IO SITsSap JO yO ‘ouIt}-T]NJ YOM szusred 19YIQ ‘oom v 
sXkep moy © 10 Aep & sinoy maj & ‘sqUdWaSueIIe oUITJ-z1ed TaJoId UDO 
syuored ssoyy, ‘aly & TOF UOIP[}yo I1}94} Woay AEM 9q 03 paouU oy} [993 
IO ‘UdIP[TYyD Iy9y} TOF aTqeny,eA st aduettadxe oy, ey} [O9s aWIOS t]}oOYDs 
uy ere 10 sqof auirj-z2ed oAeYy ouIog ‘suosver AUPUI IOJ O1e9 pty? asn 


waIp[TYys UMO Itsy} JO OL¥D OUIT}-[][NJ Bye} yOu Op OYM squored asoy], 


Fuynpeysg 


*‘podesnosus oq prnoys suordo asoyy [Ly 

“satIjUNOS UkTAeUTpULdS UT oUOp A]]eUOTSeI90 Bt se ‘sxrnoOY YOM Buranp 
UsIp[TYy> 1194} yy Aeld pue ‘ro; arsed ‘poay 03 uy dozs 03 szr9yjour MoTTe 
Yorys s193U99 yst[qezea 03 uysoq yrOM Jo gooey jt JUOWIOSUeZAe sIyy 

©} pezezWWe 2q []IM sraqjou a10Ur Wey} VIqQIeso0d sI yt pue ‘Apnys 10 Yr1OM 
ye W194} 07 JeOU UdZpIIYD AtI9Y} BurAey xayerd Op sxoyjour suo ‘10A0 
“MOFT “OILS DoIY TOZ INOY F[eY & [AABIY ULY} T9Y}EI ‘AWOY 0} 2gO0TD O2eD 
PITYS 10 Buty31sAqeq 103 Aved pynom Aauj yey} payeorput srayjour ‘Apnys 
quecert auo uy ‘yOey UT “UOTZeEDOT pooyrOgyJrou e yULOW sey SITY} ‘ysOUr 10; 
‘pue ‘pozesoy Ayjuayuaauod ore YyoTYyM soTRITTOey JUeM SqUsIeg ‘sUIOY B Ut 
aq Aeur jt ZO ‘uoyed0] ajeredes & ut ‘yx210m jo DdeId s,jUorEd & 7e aq Aew 


3 ,,{UMOJUMOP,, IO pooyrogqyZrau 9y3 UT aq Aeur 19}U99 o1ed plTy? ¥ 


uo1jes07q 


‘Tle ye YrOM 02 are Adyy Jt o[qeadazojus AT[eoWst]e01 pue Jurjyjo8 relnoyWaed 

24} 07 Styto0ds aq ysnur suoTzeINZey «= *suOTyNIIWsUT AaB1e] 07 9}e11do1dde 

Sprepurze Ajoj¥s put Jutpling joeur e8utzj08 91ed oWOY jeI3 S1INbor sepoo 

suros ‘eouejsul 10j ‘juauiked quoted 10 vied ouoY jo uoTydo 9y} yrqryoad 

03 se AeM © YONs UT YIOM syUSWOIINber yUsTIND AUeW ‘A1vessaD9U 9q 

ll! sprepuejs Zurpuny pue squouroiinber Buysueoy] yo motaer y3no10y3 B 
‘sqyuored 03 o[qe[Teae apeur oq 03 sre suotydo osATy a8ay} FI ‘TaAamoH 


ee te eink a ns domi PA eet dle be 


children and the chance for them to work while others look after their 
children. It also follows that a demonstration should underwrite as wide 
an array as possible of currently used child care arrangements and 
should also promote arrangements which are not yet prevalent but which 


may well be desirable. 


The mixed system which we would like to encourage must have 


certain characteristics: 


1. It must be able both to pay parents and to promote a 


variety of programs outside the home. 


2. It must be designed in such a way that it is easy for 
private groups and individuals to become child care 
providers; they must easily be able to obtain both 


start-up and operating funds. 
3. It must be responsive to the wishes of the community. 


4, It must hold recipients accountable for their use of 
“ public money, and there must be incentives for excel- 
lency and efficiency; on the other hand, the pressure 
for these goals must not be so severe as to compromise 


participant parents or make potential providers unwill- 


ing to enter. 


5. It must provide payments which reflect varying costs 
of varying types of care (e.g., different per-child pay- 


ments to centers for different age children). 


6. It must provide centralized services, regulations, train- 


ing and capital loans. 


The next chapter deals with the design of such a system, 
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FUNDING MECHANISMS, ELIGIBILITY, AND ADMISSIONS © 


Funding and administering a flexible, diverse child care system en- 
tails much more than simply establishing centers. The principal questions 
become those of defining the boundaries of diversity and encouraging the 
system to move in certain ways within the boundaries. Three types of 
devices help shape the system: funding mechanisms, requirements for 
participation in the system, and encouragement for program improvement. 
In this chapter, we discuss procedures for employing each of these 
devices to influence the emergence of that system which seems most 


likely to provide both interesting information and quality child care. 


This chapter is divided into three parts. The first part discusses 
differences between three funding mechanisms and recommends a com- 
bination of "service contracting" and "voucher funding" called ''vendor 
payments.'' The second and third, parts deal with crucial administrative 


questions; eligibility of users and providers, and admissions procedures. 


Funding Mechanisms 


A Review of Alternatives 


We have identified three apparently distinct kinds of funding mecha- 


nisms for child care. 


Project Grant, Federal funds go to a single community-wide project 
agency. The agency defines the needs of the community, sets up 

the necessary facilities and then hires staff to run them. The agency 
ig like a local board of education, which subsidizes only those 


activities which it also administers. 


Service Contracting. Federal funds go to a single community-wide 


project agency. The agency assesses the needs of the community 
and then lets contracts to individuals or groups to set up, staff, 
and run child care facilities. The agency finances the centers, but 


they are administered privately. The agency also enforces project 
standards. 
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diversity and be rmore responsive to parents' desires, since facilities 

will have to attract customers in order to receive funds. But it is unclear 
whether voucher funding would provide enough incentives for atarting cer- 
tain kinds of facilities or enough (acilities in a given time period, Unless 
voucher values are quite high, it seems unlikely that high-risk ventures~--~ 
innovative programs, for example, or centers requiring large investment-- 
will be undertaken. Thus, pure voucher funding might produce a relatively 
conservative system. A pure voucher system would have more difficulty 

in providing start-up costs and insuring some reasonable period of fund- 


ing than would the other two systems. 


For these reasons, we believe that project grant funding is not as 
likely as service contracting or vouchers to produce the flexible, diverse 
child care system described in Chapter I. In addition, there is a more 

| 


important reason for rejecting project grants as the funding system for a 


demonstration project. The purpose of the Impact Study is to study the 


development of a system and people's responge to it. For the study to be 
useful, as few limitations as possible should be put on the establishment 

of centers or the choices available to parents. Excluding private initia- 
tive would impose a severe limitation on such choices. A second reason 

for ruling out project grants as a funding mechaniem for the demonstra- 
tion project is that it seems fairly certain, from experience with the 

public schools, that such a system can. be made to work. More useful infor- 


mation can be gained by developing a system about which less is known. 


Deciding which alternative system should be tested is more difficult. 
Both vouchers and service contracts have appealing features and both 
have problems. Instead of examining the features of each in greater de- 
tail in this Report, we will develop a funding mechanism that combines 
those features of the above alternatives which appear most likely to lead 
to satigfactory results. This hybrid funding mechanism is called a 
“vendor payment" system; in it, parents are entitled to child care ser- 
vices of their own choice, and a project agency uses discretionary funds 
to initiate new facilities through service contracting, or to award grants 


to improve already existing facilities. 
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Vendor Payments 


Entitlements to 


i an TAS 


arents for child care services. Any system will 
have to determine who ie eligible for child care and to generate some 
tangible document certifying eligibility. Whether this is a voucher, a 
credit card, or a place on a list is important only to the extent that parents 
might feel it is important. Because we think that giving parents tangible 
proof of entitlernent might make them feel slightly more in control of their 
lives, we recommend that parents receive a credit card which can be pre- 


sented to the center as evidence of eligibility. 


Such a decision does not, however, answer the crucial question of 
whether centers should be reimbursed strictly according to the number of 
credit cards which are turned in, according to the cost of running the cen- 
ter, according to some pre-negotiated contract, or according to some 


combination of these procedures. 
We believe that the reimbursement procedure should: 


1. be simple and public so that people who are considering 
starting centers know whether they can expect to receive 


funds, and how much; 


2. place the burden of proof on the project agency to show 
why funds should be withheld from a center which is 


able to attract credit-card holders; 


3. encourage centers to cooperate efficiently and to please 


their clients; 


4. take into account variations in cost, start-up problems, 


etc. 


The first requirement suggests that some simple per-child formula 
should underlie the reimbursement procedure, However, we know that the 
costs of operating different types of facilities vary greatly. There are 
gome distinctions which can be made cleanly and incorporated into a 
reimbursement formula, although a specific formula can only be calcu- 
lated after the characteristice of the demonstration community are 


known, and after cost ratios for various types of care are more 
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long-term low-interest loans to beginning centers, and to initiate facili- 


ties aud eervices where it is evident that a need is not being met, 


Parent payments, We have proposed that parents should have a 


choice between using a child care facility and receiving payment for car-~ 
ing for their own children, We have argued that the incentives for using 
each type of care ought to be roughly the same, so that the choice for 
mothers is a real one. Defining a scale of parent payments which provides 
equal incentives is very difficult. We do not believe that payment to 
mothers on a strict per-child basis would achieve this. Instead we be- 
lieve that mothers should be reimbursed according to a scale which follows 
standard baby-sitting wages for the community. The wage would increase 
somewhat ag the nurnber of children increased; increments for additional 
children would represent the increased difficulty of caring for thern, not 


incentives for having them. 


Eligibility 
Eligibility for Child Care Services 


Before a child care system can begin operating, decisions must be 
made concerning who is eligible to use the system, and at what cost. 
Some would argue that the government ought to subsidize the entire cost 
of child care for all. It seems possible, however, that providing free 
child care for all income levels would exacerbate inequalities in family 
income between the rich and the poor. And it seems quite clear that a 
demonstration funded by OEO ought to concentrate its resources on the 
poor. This does not necessarily mean that eligibility for participation 
in the system ought to be limited to those below a certain income. In 
fact, there are good reasons for rejecting such a limitation. The poverty 
line is not a real dividing line between those who need free child care and 
those who can afford to pay the full cost for care. For instance, if the 
cut-off point were $4000 for a farnily of four, it is true that a family 
earning $3000 could not afford to pay $2000 a year for two children in 
child care, but then neither could the family earning $4500 a year or 
even $5000 or $6000 a year. A system with an income cut-off creates 


a large category of families who are too rich for aubsidy and yet too 
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poor to enter the private market for services. This problem has been 
amply demonstrated in the areas of public housing and health care; the 
hardships caused to farnilies by being penalized for trying to raise their 
income level should not be repeated in the provision of child care, 


Moreover, a system with an income cut-off provides disincentives 
for mothers to take jobs or for husbands to advance in their jobs if, once 
they raised their incomes above the poverty line, they were then unable 
to afford care for their children. For these reasons, it seems most : 
appropriate to devise a gliding scale of fees in which parents above the 
poverty line pay a certain proportion of the full cost of child care. The 
problems of constructing such a sliding scale will be discussed in the 


following section. 


Criteria other than income have been suggested as limitations on 
eligibility: age of child, employment status of mother, and number of 
pre-school children in the family. If one defines the "benefits" of day care 
as the number of mothers working, each of these three criteria can be 
applied in such a way as to increase the cost-benefit ratio for the system. 
For example, after-school care is considerably cheaper than all-day care. 
If OEO were interested in increasing female labor force participation at 
minimal cost, the first priority for eligibility might well be after-school 
care. The next priority might be care for pre-school children of families 
who have only one pre-school child. One could set up an elaborate system 


of priorities based on the relative costs of care. 


Such priorities are sensible only if encouraging mothers to work is 
considered the most important goal of the system. We have proposed a 
total child care system which considers the task of irmproving the lives 
of the poor in a much broader context. We have argued that mothers 
ought to have a real choice between working and caring for their own 
children, and that the general welfare might be better served if the incen- 


tives were not designed to insist on outside working. 


In this context, eligibility requirements other than income for par- 
ticipation in the system make no sense, From a purely economic point of 
view, it might be reasonable to limit eligibility to certain types of 


families or children. In the context of a demonstration project, however, 
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A second approach to the sliding fee scale would be to base it on the 
percentage of income which people at various income levels seem willing 
and able to pay for child care. The sliding scale could use this approach 
rather than the cost of child care as a base. For example, the family 
with $12,000 income might pay 10% for child care; the scale would reach 
0% at the poverty line and could be extended upward indefinitely. A scale 
could be devised in which families with more than one child would pay | 
more than they would for one, but in which size of family would be a de- 
terminant of the cost of the first child. 

Eligibilit 

We have argued that all families ought to be eligible to participate 


for Parental Payments 


in the system, at a cost to them based on their income. We arguc, 
similarly, that parents who choose to care for their cwn children ought 
to be paid according to a sliding scale based on income. Three restrictions, 


however, seem reasonable. 


(1) Mothers receiving parental payments cannot hold jobs. This 
could be checked through social security records and would provide at 
least minimal assurance that mothers were, in fact, caring for their 
children. % . 


(2) Mothers receiving parental payments should not receive them for 
their school-age children. Such children may attend after-school recrea- 
tion facilities, and such care is certainly crucial for mothers who have 
jobs... But for mothers without jobs, after-school care does not seem 


sufficiently burdensome to warrant additional payments. 


(3) Mothers receiving parental payments should be willing to” 
participate in a brief orientation provided by the project agency. This 


might be as short as three days, perhaps one day a week over three 
weeks, or five mornings for one week. The sessions would include pro- 
grams on all aspects of child-rearing and the child care system; they 
should encourage mothers to use the support services of the system on 


an on-going basis. 


Regulations regarding both entitlements to child care services and | s 
parental payments should be flexible enough to allow for a mix of arrange- 
mente, if this is desired by the family. This might include receiving 


! 


2,11 3 | 


half-time parent payments and half-time entitlements, if a mother chooses 
to work only part-time. It might include child care entitlements for 
aome of the mother's children and parental payments for those she wishes 


to keep at home. 


Eligibility.of Centers 


Standards for defining those child care facilities eligible to receive 
reimbursement for credit cards are one mechanism which can be em- 
ployed by the agency to shape the general qualities of the system. The 
quantity, type and clarity of standards which define eligibility are, 
therefore, extremely important. We believe that the standards used to 
define eligibility for reimbursement should be minimal and specific, that 
the agency should have little discretion in reimbursement, and that the 
burden should be on the agency to prove that a center should not receive 
funds, rather than on the center to prove that it should. Such a policy 
will mean that the sanction of cutting off funds will be used by the agency 
only to prevent outrageous violation; it will not be available as an incen- 
tive for improvement. Incentives for improvement should, we believe, 


operate in other ways -- through encouragement, advice, and grants of 


‘additional funds rather than through coercion. 


Minimum standards. We believe that parent choice should be the 
primary determinant of what kinds of child care are offered. The system 
should limit choice only for extremely serious reasons and should rely on 
parents to make diacriminations among centers according to their own 
values. We believe that four areas are serious enough to justify the 


sanction of cut-off of funds: 


a, minimurn standards of health, safety, staff ratios 
and physical facilities, as defined in state and 


local codes. 


b. availability of information: The system of choice 
can only work if parents have information on what 
ig available to them. Because this is so essential, 
centera ought to be required to supply information 
to the public, and to open their books for public 


scrutiny. 
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(1) Developmental Programs, Centers should be encouraged to take Admission 
an active concern for the intellectual, social, and emotional growth of | One question which must be deajt with is that of matching eligible 
each child in their facility. This would entail frequent staff meetings to children with eligible centers. The system should provide maximum 


discuss problems and increase staff skills, periodic review of the exist- | flexibility and minimal central bureaucracy, and, at the same time, ensure 


ing program, and consideration of innovative ideas for improvement. | that children are treated fairly. Again, there is a distinction between 


(2) On-going Training. Centers should be encouraged to provide | j what the agency will require of centers and what it will encourage. The 
opportunities for all their staff members to develop their skills in working ae agency must have procedures for requiring that centers not discriminate 
with children. This may mean developing an on-going staff training program, : on the basis of race, etc.; it may encourage centers to use admissions 
or working out arrangements whereby staff may engage in part- or full- reel procedures, such ae lotteries, which go farther toward ensuring that 
time course work at a nearby university, possibly enrolled ina degree parents have a fair chance of getting their children into the center they 
program. The project agency should also develop a program in which . most prefer. If serious problems develop because of widespread discrim- 
individual home care providers would also have this opportunity without ination, or because a shortage of day care facilities means that children 
having to interrupt their status as providers. | | are being systernatically excluded, the agency may need to require lottery 

admissions for larger centers. 

(3) Parent Participation. Parents have primary responsibility for P 
the well-being of their children. Children are often harmed when their { | Another potential problem arises if there is an under-supply of 
experience in child care facilities contradicts the basic values taught to : spaces or if some centers offer very high quality programs and become 
them at home, but beyond this, children gain more by having their parents ; very popular. Such centers may have more applicants than they have 
actively involved in their lives. It is quite possible that child care facili- i | room for, and children may be forced to attend less preferred facilities. 
ties will be truly responsive to parents' needs, desires, and values only fa It is possible, of course, that this will not be a problem, Centers may 
if parents actively participate in, or even control, these facilities. | be willing to expand to include all the children who want to attend them, 
Centers should be encouraged to develop a structure and program which or equally good facilities may be established to fill the need. If there is 
reflects the crucial importance of parents in children's lives. Parent ; | Gs a shortage of preferred places, however, an admissions procedure must 
involvement can include parent education, volunteering time to work in : be designed to ensure that children have an equal and fair opportunity to 
the center, parent advisory boards, or parent control of the board of attend the center of their choice. z 
directors. Centers should seriously consider which arrangement might Procedures: 
be mont. appropriate: (er them, to; adopt. ee? At the very least, an admissions procedure must incorporate a few 

(4) Integration of Children. Centers should be encouraged to develop administrative necessities: 
procedures by which children with various differences may be served by i 1. At sore point, parents must register to receive a 
the facilities. This includes a child population which mixes racial, eraditvcards 


religious, and social class differences, and also includes children with 3 2 : 
| 2. Centers must register with the agency, 80 that their 
emotional and physical disabilitics., Children benefit from learning how F : : 
eligibility to receive funds can be determined. 
to understand and accept differences. Child care facilities should not 4 


foster the stigmatizing effect of separation on the basis of unreasonable | 


categorics. 
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on the basis of race, religion, or sex. There are no educational 
advantages we know of in selecting children according to such educational 
criteria as I.Q. There is some evidence that handicapped children 
function better in a normal environment. Moreover, there is some indi- 
cation that children benefit from being exposed to differences of all sorts. 
While there may be a few children who are so disturbed that no center 
can cope with them, this decision ought to be made by the project agency, 


not the center. 


The use of a lottery system for small home care arrangements 
presents a different situation. There are legitimate reasons why small 
centers would want to exclude certain children, When only one adult is 
dealing with the children, a personality conflict is likely to be harmful 
to the group and to the individual child. Ina small group, where there 
is no possibility of sub- groupings, the combination of personalities is 
critical. It seems legitimate to allow home child care facilities to 
consciously compose their groups. Adopting an admissions procedure 


which forces strangers into a group could destroy its effectiveness. 


For these reasons, we recommend that small centers (six or fewer 
children) follow informal admissions procedures and compose their own 
groups. The project agency will have three functions: to register the 
decisions made by parents and centers; to investigate complaints, serve 
as a clearing house, and help find places for children; and to conduct a 
lottery for a facility if it so requests. For larger centers, we recom- 
mend that this informal procedure be used if it seems feasible. If seri- 
ous discrimination seems possible or under-supply of facilities is a 
problem, the project agency may have to process all admissions through 
a lottery system, Howover, these decisions will have to be made in the 


light of local conditions. 


44_ 


Summary 


Funding of the child care system should be through vendor payments, 
with child care facilities reimbursed on the basis of a per-child 
formula, supplemented by funds granted at the discretion of the 
agency for start-up costs, capital improvements and educational 


programs. 


Parental payments should represent a wage, paid ona sliding scale 
according to income, increasing only slightly with numbers of 


children, 


All children under six should be eligible to participate in the 
system. Children aged six to fourteen should be eligible for after- 
school care outside the home, but their mothers should not secure 
wages for their care. Child care should be free for the poor, and 
paid for, according to a sliding scale, by other families wishing to 


participate in the system. 


Any facility which receives credit cards should be eligible for 
reimbursement according to the per-child formula, unless it can be 
shown to haye violated a specific regulation. These regulations 
should be minimal] requirements for insuring safe, nonabusive 
child care, the operation of the system, and nondiscriminatory 


admissions. 


Centers should be encouraged, through provision of services and 


“granting of supplementary funds, to improve the quality of care 


they offer. 


Admissions should be conducted informally by centers, with an 
agency procedure for dealing with complaints of unfairness, unless 
supply conditions or blatant discrimination seem to require larger 


centers to admit by a lottery system, 
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plan for and respond to the availability of child care services. Previously, 
child care planners have had to rely on reports of parental behavior in rog- 
ponse to Hmited options and on the verbal opinions of parents about their 
preferences and need for child care, Thess are poor indicators of how, 

in fact, they might respond if diverse, quality services were available. 

A case study in one site will refine the hypotheses about the amount and 


patterns of demand. 


A case study is also useful for obtaining experience with the admin- 
istration of a child care system. There has been some past experience 
with certain funding mechanisms and administrative structures in pro- 
viding social services. There !s some information on the results of 
establishing various types of child care facilities, This experience and 
inforrnation have made possible tentative statements that certain systems 
probably work better than others. But the data are limited, and planners 
do not know how successful these administrative structures and program 
models might be under conditions of comprehensive planning and adequate 


funding. 


The primary weakness of a case study is the difficulty of separating 
out generalizable hypotheses from the idiosyncrasies of the natural setting. 
So many factors operate simultaneously that it is impossible to separate 
individual dimensions for study or to measure them as precisely as could 
be done in a more controlled research situation, The data from a case 
study will allow us to describe with a fair amount of accuracy what is 
happening. However, statements about why it is happening or whether it 
would happen similarly in other communities will have to be made with 


extreme caution. 


Although the case study approach does not allow systematic compari- 
son of systems under different conditions, there are two sets of compari- 
gons which should be made whenever they are appropriate and feasible. 
The first is a comparison over time of data gathered from a base-line 
study before the project begins with data gathered periodically during 
the operation of the system; this will allow statements to be made about 


the amount and direction of change. The second set of comparisons ig 
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of selected measures from the Impact Study site with measures from 
another community which is av similar a9 possible to the demonatration 
site but has not received a sudden increase in funds for child care, Thle 
comparison allows vu to avoid attributing change to the Impact Study which 


would have occurred in any event over time. 


What. Might be Learned from the Impact Study 


A demonstration project will provide information on three major 


areas of concern in child care: a 


1. Administration; questions of funding mechanism, 


decision-making structure, standards and regu- 


lations, quality control; 
2. Economics: questions of cost, supply and demand; 
3. Effects: on children, parents, society. 


Administration 


It is important to demonstrate that a Federally-funded child care 
system can be made to work go that it provides quality child care in an 
efficient and responsive manner. There has been much dissatistfaction 
with the delivery and quality of government-sponsored social services. 
Services have often not been responsive to the needs and desires of 
consumers. It is often difficult for local groups to make use of available 
funds because of the bureaucratic maze through which every proposal 
must pass. The child care system which we are proposing incorporates 
both market mechanisms and political mechanisms to encourage respon- 
siveness, and establishes fairly simple bureaucratic procedures, The 
demonstration project will allow OEO to see to what extent this system 
is able to provide child care which is satisfactory to parents and children, 
and will help to locate those parts of the system that need further improve- 


| 


ment, 


Vendor payments. One question which needs further exploration is 
whether a Federally-funded system other than project grants can be made 


to work. There are strong arguments for relying on a centrally organized 
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Demand. Little is known about the preferences of parents for 


child care arrangements when real choices are offered. Planners do not 
know what influences mothers to go to work now, not to mention what 
would influence them to choose one or another type of care, or to work 
rather than be paid for staying home, Most of the available data is 
derived from the experience of already-working mothers who have had to 
make their choices within the constraints of very limited resources. 
Most working mothers have not been able to afford privately-run group 
child care and have not been eligible for publicly-funded care. Thus, 
they have either taken care of their own children at work or have made 
whatever informal arrangements they could. Some have simply left their 
children home without any adult supervision at all. The availability of a 
broader range of facilities at a cost which families can reasonably afford 


may result in very different patterns of use. 


The value of the Impact Study is that parents will have the choice 
of caring for their own children, or of selecting a child care facility 
from a sufficient supply, offering much diversity of location, size of 
center, program content, and age eligibility. These conditions will allow 
OEO to look at preferences for various types of care, both home and 
center, in terms of actual behavior of parents rather than relying merely 
on verbal opinions of what parents might do. However, many other fac- 
tors will influence the particular’preference patterns which will be observed 
in the demonstration site; OEO should be aware of these factors in order 
to analyze preferences accurately and to determine to what extent they 


may be generalized. 


First, the design of the Impact Study is such that certain factors will 
be predetermined. The price which families have to pay for child care 
will affect their decision to use child care. The Study will be operating 
with one fee schedule and one payment schedule for mothers, although 
modification of these schedules may be necessary after a year or two of 
operation. OEO will find out what parents will prefer at this parti- 
cular cost, but may not be able to look at "demand" in the technical 
sense of response to price changes. If another system with a different 
set of costs to families were developed, the "demand'! might be very 
different. 
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."control!' community could be found which would offer comparable 


Another design factor influencing use patterns is the attractiveness 
and convenience of service. We assume that local planners will be res- 
ponsive to parental preference for type of child care. However, the 
Study determines that roughly the same amount of money per child will 
be available to all providers, A full range of facilities--inexpensive to 
expensive - - will not be available. Thus, OFO wili not obtain information 


on preferences for child care at varying levels of expenditure per child. 


A further project constraint is the administrative structure through 
which services will be delivered. The decision-making structure, repu- 
lations, and funding mechanism will all influence what is delivered and 
how it is delivered, which, in turn, will influence parents! trust and 
satisfaction with the system and thus their use of services. OEO will be 
able only to speculate gn how dernand might vary with different structures 


and regulations. 


Thus, fee schedule for parents, funds available to providers, and 
administrative structure provide a framework within which the resulting 


pattern must be interpreted. 


A second set of factors which will influence parents’ response to 
child care are the characteristics of the site which is selected, especi- 
ally the employment and training opportunities for women. Many 
mothers, whether or not they are working, will send their children to 
child care centers because they feel it is good experience for children. 
However, many mothers would prefer to keep their children at home if 
they are not working. Thus, both the availability and the attractiveness 
of jobs will influence a mother's decision. Also, the use of new facilities 
will be affected by existing formal and informal arrangeroents. If the 
community OEO selects has a strong network of extended families, the 
demand for more formal arrangements might be less than in a community 


whore such support does not exist. 


Since the demonstration will not be conducted in multiple sites as 


1 


originally recommended, comparisons of the demand pattern under dif- 


ferent seta of conditions will not be possible. Moreover, since no 


incentives to stay home and be paid, comparing the natural growth of 
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The Impact of the Provision of Child Care 


Three general issues are important to consider: the impact of the 


child care experience on children; the impact of the provision of sub- 
sidized child care on parents; and the impact of the project on the gen- 


eral community. : Sek Ct 


Impact on children. A central hypothesis of a demonstration child 


care system is that children will be at least as well cared for in the 
demonstration site as they would be if there were no Impact Study. 
Testing this hypothesis involves assessing the physical, emotional, and 
intellectual capabilities of the children in the community and making some 
evaluation of their well-being. Such an evaluation will be extremely com- 


plex. 


The first problem is that of deciding on an appropriate set of 
measures to be used before and after the demonstration project. Three .- 
types can be considered: measures of health, social and emotional 


maturity, and intellectual growth. 


Improving children's health is one of the few noncontroversial 
goals for a demonstration project, and perhaps also the goal most easily 
asnesscd. The efforts of child care providers in terme of the number of 
health examinations given, the amount of dental work done, the number of 
innoculations given, and the nutritional levels provided should be assessed. 
The effect of these treatments in terms of the number of children who 
contract serious diseases or who are undernourished should be deter- 
mined by measures taken before and after the child care experience. 

Developmental measures are less reliable, and their higtitscnnce 
more difficult to determine. Nonetheless, measures of cognitive, 
emotional, and social development should be administered periodically 


over time and examined for the possible differential effects of various 


types of child care. 


The second problem is that of deciding which comparisons are most 
useful. Children in familics taking advantage of the child care should be 
‘compared with children} in. families. not! taking advantage ‘of thie. dervices. 
Children being cared for by parents who are being paid should be com- 
pared both with those cared for by unpaid parents and those in approved 
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centers. Childxen in home day care facilities should be compared with 
those in centers; children in cognitively-oriented programs with those 
in custodial care. The attitudes of staff and various program components 


should also be considered, 


Irnpact on parents. One of the arguments advanced by many propo- 


nents of child care is that it will free mothers to take paid jobs, thereby 
enabling them to raise their family income or to leave the welfare rolls. 
Unfortunately, the most important determinant of whether this effect 

will or will not take place is one over which the Impact Study has no 
control and which is very difficult to measure accurately, i.e., the 
number and type of jobs available for these particular parents. Useful 
information about some questions can, however, be generated, even 
though it will be difficult to separate out the effects of providing Pee 
child care and payments for home care from the effects of local condi- 
tions, The number of parents who decide to go to work, the average wage 
they receive, their productivity and turnover, and the average increment 
to family income can be compared in the demonstration and control cities. 
Other indicators, such as the number of parents who participate in com- 
munity affairs, as well as measures of parents' general satisfaction with 


their lives, can be used. 


Impact on the community. A child care system may provide bene- 


fits to a community as a whole in addition to the benefits to parents and 


children. One approach to looking at benefits to the community is to com- 


pare the amount of tax money spent and the size of the bureaucracy - 


established to provide a decent standard of living for the poor under 
various mechanisms: traditional welfare, income maintenance, child 
care plus job incentives and triining. Many proponents of child care 
assume that helping women to find paid jobs will not only increase their 
sense of worth but will also cost the community less. This assumption 
needs to be examined carefully in torms both of costs to the community 
and of benefit to the families. Comparisons must be made between the 
demonstration community and control communities which are as 
similar as possible in their existing welfare structure and in labor 


market conditions. Extremely useful data might be gained by having as a 
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d. recruit suppliers, and estimate type and extent of 


needed start-up aids; 


e. establish inter-agency relations and designate 


a permanent project agency. 


4. Location 


Certain general characteristics of the site to be selected are 


essential: 


(1) A target population should be heterogeneous with regard to 
social class and race. It is important to get an idea of the full range of 
parental preferences and the kinds of arrangements which will emerge 
in a variety of neighborhoods. Both require an area with ethnic and 


social class diversity. 


(2) The site should be urban. The vast majority of Americans 
currently live in urban areas, and the vast majority of working mothers 


and currently nonworking mothers who want to work live in urban areas. 


(3) The site should be a sub-area of a city, preferably a neighbor- 


hood within which there is some sense of community identification. 


(4) The site should have employment and training possibilities 
for currently unemployed mothers. One of the program aspects to be 
evaluated is impact on labor force participation. The possibility for 


such participation must exist in the target community. 


(5) State and local codes must be relatively permissive at the 
outset for the Impact Study to be useful. Although the project agency 
will engage in a thorough review of existing laws relating to child care 
services, this review and consequent changes will be long-term goals 
and will not immediately affect the establishment and operation of 
facilities. In any innovative program excessive restrictions and inability 
to adjust to project needs as they develop could severely limit the amount 
learned, Statutes regarding licensing of facilities and accreditation of 


personnel should be relatively flexible. 


(6) Relevant state and local agencies should be willing to cooperate 


in an extended effort to restructure the delivery of child care services. 


60 


(7) The area should include adequate child care staff training 
resources. Although the project agency itself should provide a three- 
day mandatory aide training program, other agencies must be available 
to provide further staff training. State requirements may, for example, 
specify that the director of a center have a bachelor's degree in Early 
Education and Child Development, The possibility of obtaining such 


training in or near the demonstration area seems crucial. 


5. Population Size 


We start with the assumption that the Impact Study will be funded 
at the level of $2.5 million per year, We also assume that a successful 


Impact Study will necessitate that funds be sufficient to (1) provide quality 


“child care services to all children ages 0-14 (or parent payments for 


children 0-6) who come from low-income families within the target 
area; (2) provide enough start-up costs, including capital investment, to 
insure that a potentially increasing demand for facilities can be met; 

(3) provide adequate training and back-up services from the central 
agency; and (4) insure the possibility for near-poor participation ona 
sliding scale. Prices paid to suppliers as well as long-term funding 
must be sufficient to provide enough security for both suppliers and 


parents so that they are willing to risk becoming part of the system. 


Given these assumptions, the relevant question is how many children, 
or what size area, can the Impact Study cover. The answer to this ques- 
tion is difficult to arrive at given the number of factors involved, the 
extent to which each factor varies along several dimensions, and the 
degree to which these factors interact with one another. An estimate 
of target area size without a particular site in mind can be derived 
from statistical averages of costs and population distribution. However, 
the variation between statistical averages and the actual statistics fora 
particular community can be very large. Final site selection cannot 
occur until the project has been costed with data from the actual site 


being considered. 


In the following pages, we first discuss the general problems of 
estimating costs for child care. We then present a two-step procedure 


by which OEO may locate a feasible site for the Impact Study. The 
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increase of supply and demand. It is possible that increased demand 
will result in a large number of efficient providers entering the market, 
bringing economies of scale and generally lower costs. On the other 
hand, increased supply may put severe pressure on limited resources 


such as space and trained personnel. 


First step -- range of population size. Component costs of the 


Impact Study may be divided into two broad categories: (1) entitlements 

to parents, including parent payments, and (2) funds handled by the 

project agency, including cost of central administration, centralized 
services, and discretionary funds for start-up, for capital investment, 


and innovative programs, 


In order to get a population range of geographic areas to consider, 


we will use rough estimates of these two components. 


(1) Entitlements -- 


Figures for good 
child care from the ABT study” ranged from $1200 to $5700, soa 
figure of $2000 is below the average national cost of quality care. On 
the other hand, $2000 overestimates the per-child cost of care for the 


near-poor, since parents will be only partly subsidized. 


(2) Central funds--20%-50 


costs and costs of centralized services may run about 15% of a total 


of the total budget. Administrative \ 


budget. Assuming that at least an additional 5% of the total budget will 
be reserved for discretionary funds, but that no more than 50% of the 
total budget would be allocated for all these categories together, the 
proportion set aside for central funds would range from 20% to 50% of 
the total budget. 


These figures give a range of child population which the Impact 


Study could reasonably serve, 


* 
"Survey of Quality Child Care,'' ABT Associates, sponsored by the 


Office of Economic Opportynity. Available in Spring 1971. 
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Centrai funds + Entitlements = $2.5 million 
Entitlements = (number of children) (cost per child) 


20% central funds 
.20 ($2.5 million) + # of ckildren ($2000) 
# of children 


$2.5 million 
1000 


" 


50% centrai funds 
.50 ($2.5 million) + # of children ($2000) 
# of children 


$2.5 million 
625 


" 


n 


Census figures indicate that the relevant child population is 
approximately 10% of the total population of the target area. This is an 
overestimation because some families will be ineligible on the basis of 
income; it is an underestimation because we are, for the moment, ex- 
cluding children over six from our percentage, since mothers will not 
receive parental payments for their children over six years of age. 
Thus, the target area of the Impact Study will fall within a population 
range of 6,250 to 10,000 people. 


Step two -- costing a particular site. Obviously, the estimates 


used in Step One are very rough and could be totally misleading for any 
one particular site. Thus, the formula has to be reworked once a 
potential site within the population range has been chosen, using cost 


and census date pertaining to that site. 


Probably the most accurate data available on costs of child care 
are in the ABT "Survey of Quality Child Care"; they should be used for 
all cost estimates. The data were gathered from thirteen child care 
centers and seven child care systems; the sample was designed to include 
exemplary models of all types of child care across the country. These 
data may be supplemented by data available at the local level, which 
will allow for idiosyncratic variation. However, it should still be kept 
in mind that the ABT study specifically uncovered the hidden and 
nonmonetized costs which are prevalent in child care. Most existing 


child care budgets do not include these cost categories and therefore 
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3. Per-child cost estimates - parental payment for low-income families: 
The local rate for baby-sitting should be determined and pro-rated 
for families with more than one child: for instance, a base rate 
for one child with increments of $.25 for each additional child up 


to a maximum of four children. 


Total cost estimates - parental payment for low-income families: 
If possible, a distribution of low-income families by number of 
children should be obtained, since cost per child varies so greatly 
according to the number of children in the family. It is reasonable 
to assume that the demand in this category will be 100% minus the 


demand estimate used in child care. 


4. Per-child cost estimates - parent payment for families ona sliding 
scale: 
The baby-sitting schedule for different sized families will have to 


be adjusted according to a sliding scale based on income. 


Total cost estimates - parent paymient for families ona sliding scale: 
A distribution of families by size and income will indicate how 
many families are eligible for what payme«ut. Again, close to 100% 
participation of the near-poor in the combined categories of child 


care and parent payments may be expected. 


5. Central administration: 
Per-child costs and central administration costs as a percent of 
total system budgets will be available from the ABT study. A 
sense of how many services such as training, counseling, health, 
and technical assistance need to be funded can be gained froma 
survey of existing resources and a determination of how willing 
these agencies and organizations might be to cooperate ona 


voluntary basis. 


6. Discretionary funds: 
Per-child estimates of start-up and capital investment will be 
available. The number of new child places needed in centers can 
be determined by estimating what percentage of eligible children 


would choose a center arrangement and of those, how many are 
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already in centers, If it appears that most of the eligible children 
not already in centers would choose home care or parent payments, 
then the need for new center facilities might be relatively small. 

A survey of physical space in the area, such as storefronts, church 
basements, empty buildings, and space in public buildings, should 
be made to determine how many of these new child places might 

be supplied through renovation and how many through new con- 


struction, A smali fund can be set aside for innovative programs. 


No matter how carefully the preliminary costing is done before 
choosing a site, an unknown margin of possible error will remain. This 
would suggest the importance of planning for flexibility in the Impact 
Study. At least two mechanisms for flexibility may be considered. 
First, some money should be reserved for funding innovative programs, 
This is the most flexible cost category in the budget; it can be used as a 
safeguard against miscalculations in other categories and budgeted 
according to the discretion of local planners. Second, OEO can begin 
with a relatively small target area and then expand its boundaries if the 


project funds are not being absorbed. 


But finally, we must emphasize the difficulties which may be en- 
countered if the selected site generates too many children for the Impact 
Study to handle and for the research requirements of the Study to be 
satisfied. Flexibility and a successful demonstration are possible if 
OEO's site selection is conservative; success is problematic if the 
Impact Study is mounted in a community where demand may exceed pro- 


gram capacity. 


6. Lon 


We have recommended that the Impact Study be conducted for at 


-term Fundin 


least five years in order to measure the full impact of the project. Even 
if an adequate level of funding could be ensured for this period of time, 
the problem remains of what happens when the project ends. How can 
the bencfits from a child care demonstration be continued, and how can 
we protect residents in the demonstration area from the harmful effects 


of sudden withdrawal of funds? 
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{. Develop liaison with existing relevant services re 
(hospitals, counseling services, training insti- 


tutions, etc.); LEGAL ISSUES 


g. Start information dissemination to potential users 


d providers; 
pov iapties This chapter deals with the basic constraints imposed by the legal 


h. Begin preparation of a manual detailing proce- system upon a Federally-funded child care Impact Study. It is chiefly | 
dures for becoming a user and a provider; . concerned with the First and Fourteenth Amendments of the United States 
i. Specify policy-making structure of the project Constitution. Although a variety of state constitutional and statutory 
and procedures by which board members will provisions and local regulations will also affect the project, they differ 


be chosen; greatly from state to state. Specific consideration of such legal problems 


should be part of the site selecfion process. 
j. Designate project agency; 


7 The preceding chapters of this report have described a funding 
al for funding. \ ; , 
oh td Bee dal 2 is . system which we call vendor payments. This system includes two 


2. Approve and forward funding proposal. mechanisms by which project funds are channeled to individual child care 
OEO Responsibilities arrangements. The first is entitlements to parents who hand them in at 
1 Review and approve funding proposal. a child care facility which is then reimbursed by the central agency ata 


rate appropriate to the type of center and to the age and family income of 
2.. Fund project agency. se ¥ the child. These entitlements cover minimal operational expenses and 
provide automatic reimbursement to centers meeting minimal require - 
ments. The second mechanism includes those funds which are used at 
the discretion of the central agency, following certain guidelines, and are 
awarded to individual facilities for construction and renovation as well as 


for educational and innovative programs. 


In such a system, ultimate authority to decide what persons or groups 
may qualify as providers, and to decide general policy questions relevant 
to the administration of the project, will rest in some official agency. 


Officials administering the project will be called the project agency. 


The first part of this chapter considers the constraints imposed 
upon the project by the First Amendment's prohibition of establishment of 
religion and interference with the free exercise of religion. The second 
part will discuss the degree to which the equal protection guarantees of the 

| Fourteenth Amendment would prohibit racial discrimination in project 


centers, and the steps an agency must take to prevent discrimination, 
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(Federal construction grants to a Catholic-controlled hospital); 


Everson v. Board of Education” (state reimbursement of bus transporta- 


tion expenses of religious school children); and Allen vy. Board of Educa- 


6 


tion” (state provision of free textbooks to children in religious -affiliated 


schools). In the Allen case the Court stated a test of government programs 


affecting religion: ''To withstand the strictures of the Establishment 
Clause there must be a secular legislative purpose and a primary effect 
that neither advances nor inhibits religion. u? The proposed child care 


project mects this standard on both counts. 


Purpose. The purpose of the project as described in this report is 
to experiment with techniques of financing and regulating child care centers 


to the end of promoting better child care. As stated, that purpose is 
innocent of any design to thwart or further the interests of religious groups 
and of religion. If the stated objectives of a government program are as 
clearly secular on their face ao are these, their purposes are not casily 


A showing of prohibited purpose, 


9 


sutject to First Amendment challenge. 


therefore, would have to rest on a showing of likely prohibited effect. 


Effect; It is here contended that payments to religious providers 


which are limited to the value of services provided satisfy the Allen test. 


If the "primary effect" of such payments is to produce a return in secular 
services equal in value to the payments, no religious activity has been 


subsidized and no religious interest impermissibly forwarded. 


This contention is consistent with the underlying purposes of the 
Establishment Clause. It is frequently said that the state must be ''neutral" 


among religions and between religions and nonbelievers! ; it must assign 


benefits and burdens without discrimination. sh The policy of neutrality, 
considered in isolation, would permit, for example, state subsidies to all 
charitable organizations, churches as well as hospitals. Yet the Constitu- 
tion clearly forbids subsidies to churches, The reason may be found in the 
principle of ''voluntarism, "' the protection of individual choice in matters 
of religion. The state must not compel taxpayers to support a religion, or 


ke But that prohibition is logic- 


religion in general, against their wishes. 
ally addressed to public support of the religious activities of sectarian 


institutions. Support of their secular activities should be permitted so long 
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as it does not favor one religious group over another or all religions over 
nonbelievers. If a child care agency certifies religious as well as non- 
religious providers to receive funds, taxpayers receive the same value 
in secular services as if nonreligious providers alone had been qualified. 


Free choice has not been disturbed because the return is secular. se 


Second, payments for secular services produce no primary effect 


to advance religion because the true benefits of the program flow to 


the provider. id In the Everson and Allen cases 


the Court reasoned that the actual beneficiaries of state programs which. 
bus children to school and supply free textbooks were the children them- 
selves, not the schools they attended. The cases suggest that to the ex- 
tent that the Court looks for indications of primary effect, it will seek to 
establish who derives a significant net increase in welfare from the pro- 
gram. A It is true that in both school cases the children were also the 
actual recipients of the state assistance. But it is not necessarily true 
that for children to be beneficiaries of state assistance they must also be 
the actual recipients. Funds which are paid to child care institutions to 
be used for children finally benefit the children rather than the institution. 
If secular services equal in value to the payment must be provided, no 
significant benefits to the institution as opposed to the children will be 
conferred, assuming, of course, that payments are based upon the num- 


ber of children enrolled. 


It can be argued that the religious provider funded under a vendor - 
payment does receive some benefit, Public funds may improve his cen- 
ter to the point where some children who would not otherwise have 
chosen a religious center will choose his. Or such funds might free for 
religious activities church moneys that would otherwise have gone to 
child care. Both possibilities have been raised by the Court in school 
cases and both dismissed as not affecting the validity of aid programa. Ls 
As the Gourt has pointed out in other contexts, hardly any general wel- 
fare legislation could survive if forbidden to confer incidental benefits 
and burdens on religion. m A good many Federal dollars pass at some 
point through religious hands, but this fact alone does not make their 


expenditure unconstitutional. 
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Under this approach, the agency serves essentially as a bank. It 
holds the funds for, and makes payments as directed by, private indivi- 
duals (parents), It exercises no control over the choice of the recipient. 
Some would argue that, under these conditions, even if some funds were 
eventually to support religious activities of providers, the result would 
be acceptable. It is argued that the basic decision to direct funds to 
religions or to secular providers is private, not public; and therefore 
that the funds are ultimately paid out of the public treasury should be of 
no particular consequence. Nothing prevents recipients of Social Security 
for example, from donating those funds to churches or beneficiaries of 
veterans! assistance from paying tuition to sectarian colleges. The agency 
maintains its legitimate interest in ensuring that funds are, in fact, ex- 
pended on child care. But that interest springs from che program's 


objectives; it is not mandated by the First Amendment, 


Agency regulation of 


roviders will not entangle the State to an unconstitu- 


tional degree in religious matters but to a limited extent in ove rsight of 


secular services, 


Another policy of the religion clauses contained in the First Amend- 
ment is avoidance of excessive involvement of church and state in each 


other's affairs.*8 


The boundaries of this policy are vague; certainty as 
to how much involvement is excessive is elusive. The purpose of this 
section is to examine the contacts that an administering agency must 
maintain with religious providers and to assess their constitutional signi- 


ficance. 


In a regulated project like the one proposed in this report, the pro- 


ject agency will maintain contact with providers in several ways: 


1, The project agency will pass on providers! applica- 
tions for certification to receive project funds and 
for the licenses required by virtually all states for 
providera of child care, The agency may also con- 
duct periodic inapections of providers' books, re- 
cords, and facilities to ensure compliance with 


agency and state requirements. 
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2. The project agency might need to satisfy itself 
that religious providers supply secular services 
at least roughly equal in value to the payments 
for those services and that project funds are not 
diverted to religious activities. 

3. The agency may wish to make grants directly to 
providers to cover costs of construction and 
renovation of centers in order to bring them up 


to project standards, 


General regulatory power. The first of these should pose no First 


Amendment problems. The state maintains such contacts with religious 
institutions as a matter of course in the exercise of its police powers. 
It enforces fire, safety, and health regulations. It sets qualification 
levels for professionals wherever employed, With respect to religious 
schools, courts have long upheld the states' power to ensure that they 
meet secular education standards; states may prescribe qualifications 


of teachers, specify minimum curricular content, and examine students 


2 
and teachers. 4 


An impermissible entanglement of church and state would more 
likely result from the other activities. 


Policing for secularit State funds flowing to a religious provider 


arguably may not be used to pay for strictly religious activities. Some of 
the provider's services, however, may not be easily identifiable as Teli- 
gious or secular, as when reading is taught through books with religious 
content, The project agency might attempt to determine what proportion of 
a center's costs were clevoted to secular and what proportion to religious 
activities, and reimburse the center only for the secular component. 
Admittedly, making such a distinction would be extremely difficult and 
would require careful scrutiny of the center and its program. Confronted 
with this tangle, an agency might attempt to ban religious content entirely 
from the center. This approach, however, does not solve the problem, 
since it raises problems of agency entanglement with a religious institu- 


tion and of possible interference with free exercise of religion, 
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state ''sponsorship" of religious activity. In its search for indications of 
the presence or absence of sponsorship, the Court notes the minimal state 


contact arising out of tax exemption as contrasted with subsidies. 


But nothing in Walz indicates that the Court meant that state involve- 


ment (beyond the slight level incident to tax exemption) in the secular 


activities of religious institutions violates the First Amendment. Busing 
parochial school students or lending them textbooks involves the state 
with religious institutions more than not doing so. But the involvement 
is in presumably secular activities. Thus, entanglemont appears to be a 
crucial test of constitutionality only when state policy substantially bene- 


fits religious groups in their religious function, 


Does the Constitution require funding of religious as well as nonreligious 


providers? 
The analysis so far has assumed that if the Constitution permits the 


project agency to support providers with religious affiliations, it still 
could choose not todo so. Yet there is at least some reason to argue that 
the agency could not distinguish between religious and nonreligious pro- 
viders which met its general standards. Refusal to qualify an otherwise 
acceptable provider raises a potential conflict with the constitutional 
policy of noninterference in individual religious preferences. This is par- 
ticularly so where the system operates through entitlements and the center 


is, therefore, chosen by an individual parent. In Sherbert v. Verner?” 


the Supreme Court held unconstitutional the withholding of unemployment 
compensation benefits from a Seventh Day Adventist who refused to 
accept a job which required her to work on Saturday, the Sabbath Day of 
her faith, The state had thus impermissibly burdened her religious 
convictions in violation of the Free Exercise Clause. Similarly, it is 
arguable that to withhold funds from religious providers would force the 
parent whose scruples require that his child be placed in a sectarian 
center either to forego that choice or to finance it himself--a burden not 


imposed on others. 


The Free Exercise Clause does not demand that in every case the 
state accommodate itself fully to the compulsions of individual conscience. 


Sunday closing laws, for example, may prevent Orthodox Jewish 


84 


rat ¥? 


40 


merchants from operating both on Sunday and on their Sabbath. But 


that is because such laws are held to fulfill an independent secular pur- 


pose which is neutral between religion and nonreligion, and because 


making exceptions in favor of religious groups might seriously disturb 


the workings of a regulatory scheme. Neither reason seems persuasive in 


this context. 


A general neutral purpose is apparently absent in a policy 


of refusal to qualify religious providers solely upon the grounds of reli- 


gion. In addition, qualifying religious as well as nonreligious providers 


would more likely ease rather than dierupt the administrative burden of 


operating the project, 


Child Care and Racial Discrimination 


When the government provides social services by arranging for 


their performance by private groups, understandable concern arises that 


racial segregation and discrimination will increase. Controlling racial 


discrimination in public agencies is a painful uphill struggle; and the 


difficulty mounts where a multitude of private providers are involved. 


This section, therefore, will consider the extent to which the Fourteenth 


Amendment's strictures against racial discrimination apply to private 


provision of child care services, and the procedures that an agency 


administering a publicly supported child care project should, and in 


some instances must, adopt to ensure compliance. 


Relevance of education cases. As with the religion clauses of the 


First Amendment, the most relevant case law to child care has been 


developed in litigation concerning public schools or segregated private 


schools operated as alternatives to public schools, Those casea form the 


basis of our discuasion. Because there are potentially significant legal 


differences between the two contexts, an explanation of the relevance of 


x 


Parente caring only for their own children are obviously incapable 
of unconstitutional discrimination among them, This part, there- 
fore, concerns only those facilities caring for children of more than 


one family. 
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it is blatant. Actual proof of a purpose to assist segregation would 


nevertheless invalidate a project in any jurisdiction. 


¢ 


Courts are also likely to find unconstitutional agency actions whose 


probable or actual effect is to aid centers organized to exclude children 


on racial grounds. 
Even if the purpose of a child care system is not to assist centers 


to discriminate, a court could cut off aid to centers with a policy of 


purposeful racial discrimination, Centers funded through vendor pay- 
ments from the project agency would certainly be considered sufficiently 


‘“public!' to be subject to the same legal restraints as the agency itself. 


State action. The Fourteenth Amendment forbids only discrimina- 


tory ''state action, '' not private discrimination. But in recent years the 
concept of state action has been enlarged so as to cover a wide variety of 
apparently "private'' undertakings. If it can be established that a ''public 
function"! which might ordinarily be performed by the state has been 
delegated to a private body, that body is subject to the Fourteenth Amend- 
ment. oe Or if the private body is closely linked to the state through 
licensing, regulation, and derivation of significant financial support, it will 


be held to the same equal protection standards as a state agency.’ 


Centers funded by the state could be held accountable through the 
doctrine of state action under either theory. Whatever mode of financing 
the project agency chooses, it delegates to private groups the task of 
performing social services it might have performed. The agency, 


furthermore, is an important, if not the chiet* 


financial supporter of 
the centers; it also certifies, licenses, and regulates them, A court 
finding purposeful discrimination in any center could therefore be expected 
to treat the center as it would a subdivision of the state. It might order 
the center, as courts have ordered school boards, to integrate forthwith, 
Or, if the court concluded that, as a practical matter, an order to inte- 
grate could not effectively be enforced, it might enjoin the operation of 


55 
the center. 
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No aid doctrine, Even if a court concluded that centers were insuf- 


ficiently involved with the state to be subject to the same treatment as 
state agencies, the court might bar the project agency from extending any 
aid to racially segregated centers. In jurisdictions where there has been 
a previous finding of de jure segregation, some courts have held that state 
aid in support of private discrimination is unconstitutional, even without 

a showing of a state purpose to discriminate.?° So far this doctrine has 
not been extended to other jurisdictions. But state action which leads to 
racial discrimination is surely as harmful as state support of past segre- 


gation. 


The courts are just as likely to declare providing state funds to 
discriminatory centers unconstitutional in the north as they are in the 
south, even though purposeful support of segregation may be harder to 
prove. It is possible that northern as well as southern districts will be 
required to show that they have taken positive action to prevent segrega- 
tion in order to disprove a charge of state complicity in discrimination by- 
conteret 
should-be applied to all jurisdictions, and to require that all child care 


The most prudent course is to assume that the same standards 


projects institute strong procedures to prevent racial discrimination by 


centers. 


though 


may be unconstitutional if adopted by jurisdic- 


Agency actions whose effect is to aid centers segregated in fact 


not as a matter of polic 


tions under court order to integrate. In other jurigdictions they are 


constitutional. 

So far this chapter has been concerned with projects which intention- 
ally aid centers which purposefully discriminate, and with projects which 
inadvertantly aid centers which purposefully discriminate. It has con- 
cluded that such aid, whether knowing or inadvertant, is almost certain 
to be held unconstitutional in jurisdictions with experience of de jure 


segregation, and likely to be held unconstitutional in other jurisdictions. 


A special problem arises in jurisdictions under order to end segre- 
gation. There the fact of segregation, even unaccompanied by evidence 
of design on the part of the project agency or center, may prevent aid to 
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centers in which segregation is present. The reason for this situation 
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FOOTNOTES 


42 U.S. Code secs. 291 et seq. 
42 U.S. Code secs. 2781 et seq. 


Report on Financing Education 
ereinafter Education Vouchers. 


Education Vouchers: A Preliminar 
Through Payments to Parents (1970 


175 U.S. 291 (1899). 
330 U.S. 1 (1947). 
392 U.S. 236 (1968). 


Id. at 243, citing School Dist, of Abington v. Schempp, 374 U. Secs 
223 (1963). 


See, e.g., Williamson v. Lee Optical Co., 348 U.S. 483 (1955). 


See, e.g., Gomillion v. Lightfoot, 364 U.S. 399 (drawing of muni- 
Cipal boundaries with the effect of excluding Negroes from benefits 
of residence is evidence of purpose to discriminate), Similarly, if 
only religious providers qualified for funds, proof of an improper 
purpose to aid religion might be made out. 


Everson vy. Board of Education, 330 U.S. 1, 15 (1947); Torcaso v. 
Watkins, 367 U.S. 488, 495 (1961). ; 


limits. lt does not forbid some accommodation to religion as such, 
Zorack v. Clauson, 343 U.S, 306 (1952). Moreover the Free 
Exercise Clause requires some accommodation to religion as such, 


Sherbert v. Verner, 374 U.S. 398 (1963). 


Engel v. Vitale, 370 U.S. 421, 442 (1962) (Douglas, J. concurring); 
McGowan v, Maryland, 366 U.S. 420 (1961); Everson v. Board of 
Education, 330 U.S. 1, 8 (1947). 


For a full and comprehensive elaboration of this argument, see 
Choper, ''The Establishment Clause and Aid to Parochial Schools," 
56 Calif. L, Rev. 260 (1968), 


This argument is aleo made by Education Vouchers, 139ff. 


No satisfactory standard has yet emerged for distinguishing between 
"primary" and "incidental! effects. See Choper, supra, n. 13 at 
278. 


—_- 
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16. 


Wile 


18. 


19. 
20. 
fal 
Gee 
Lae 
24, 
25. 


26. 


Zikie 


28. 


Reh 


30 


31. 


Of Everson: ''There is even a possibility that some of the children 
might not be gent to the church schools if the parents were compel-~ 
led to pay their children's bus fares out of their own pockets when 
transportation to a public school might have been paid for by the 
State.'' Everson v. Board of Education, 330 U.S. 1, 15 (1947). 

Of Allen: "Similarly, making textbooks available to pupils in paro- 
chial schools...was surely an ‘aid’ to the sponsoring churches be- 
cause it relieved those churches of an enormous aggregate cost 

for those books. Supplying of costly teaching materials was not 
geen,,.as having a primary effect of aid contravening the First 
Amendment." Walz v. N.Y. Tax Comm'n, U.S. 10) Sats 
1409, 1414 (1970). aie ilies 


See, e.g., Braunfeld v. Brown, 366 U.S. 599 (1961) (Sunday closing 
laws requiring Jewish merchants to close on Sunday held constitu- 
tional). 


310 F. Supp. 35 (E.D. Pa. 1969). This case is on appeal to the 
Supreme Court. : 


Id, at 45. 
Id. at 46. 
Id. at 48. 


U.S. , 90 S. Ct. 1409 (1970). 


Id. at 1411. 
Id, at 1414, 
Id. at 1416. 


Engel v. Vitale, 370 U.S. 421 (1962); School Dist. of Abington 
v. Schempp, 374 U.S. 203 (1963). 


McCollum v. Board of Education 333 U.S. 203 (1948). 


— 


See Freund, ‘Public Aid to Parochial Schools, '' 82 Har. L. Rev. 
1682, 1686 (1970), i 


Sec, c.g., Pierce v. Society of Sisters, 208. U 5.5510, 53411925). 


Only serious compulsion to forego the dictates of religious scruples 
would offend the Free Exercise Clause. Sherbert v. Verner, 
374 U.S. 398 (1963). See text at n. 41 infra. 


See text at n. 10-17 supra. 
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APPENDIX 


Child Care Arrangements of Working Mothers in 1965 


ee 


Distribution of Children under 14 


ED ORL: 5 Se driste ss perenne 


Care inhome by... . 


Pather ws «7's 
Other relative. . . 


Under 13 years. 


VS 1SF ete 
LiGaitaretes toss 
Ry of re Pec 


65 years and over. 


ry 


. 


. 


Number 


(in thousands) 


Sheek, 


eaten We} 
1, 


Sie eh 


te 1 


<n 


Nonrelative who only looked after children. . 


Nonrelative doing other household chores 


Care in someone else's home by . 


Relatives, oes % 


Nonrelative . . . . 


Other arrangements . 


Care in group care center. 


Child looked after self . 


Mother looked after child while working . 


Mother worked only during school hours. 


Othercn auc set 


Adapte 
of Workin 


Education and Welfare and U. 


Table A-48, p. 107. 
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from: Seth Low and Pear] Spindler, 
Mothers in the U.S., U. S. Department of Health, 


o 8 


coats $n 


nla 


pe Ws 
5g Ie 


hitd Care 


287 
592) 


828 
607 

ou 
479 
552 
044 
440 
581 
575 


933) 


953 
979 


763) 


265 
994 
594 
847 

63 


rr 


Percent 
100.0 


(45.5) 


14.9 
2152 
0.7 
Sed 
4.5 
8.5 
35 
4.7 
4.7 


(15.7) 


7.8 
8.0 


(38.8) 


Cine 
8.1 
13.0 
15.0 
0.5 


angements 


Department of Labor, 1968, 


MANUAL for COMMUNITY PLANNERS 


lot 


Ajatrea ayy S98Seippe usu] yy *ysed ay} ur PetosJtp aaey squauiuostAus asoy} 
yotym duoye SuoTsuduITp Jo s9qumu ve s3saSing pue--1ojua. & UL pue awoy qe 


~~ 9Lk9 pty roy sBurjj0¢ eTqissod omy ayj SOSSNIStp ysary PIT aydeyy 


("1261 ‘Suradg 
UP atqeyivae ‘Ajyrunzs0ddg PPUIOUOIT JO 9dVJZIOQ 9y} Aq Petosuods) ares prry9 


AYLEND jo Aaaing,, ‘Apnys Lav Fuywooyy410y 24} 0} potiajyor st roproa 

ey ‘sajewysea 4805 yo stskyeue PeTeap B07 *393pnq sr Butdojaaop 

UdYM Leplsuos ysnur raquas e STO} ayy SMotAoy pur "sa7}eurlysa ys09 

JO Aqtyrqetypar oy3 P9AJE YOYM uoyyetaea Jo. gooano0g oY} SaSsnosip Atjataq 47 
“SONSST O4j Jnoge BuryUIY, UTZ0q 04 HOT UTYITM Yromoureay v pur aaeo Plryo 


Sutysoo ut PeAloAUT suratqord 943 yo MotAataao UL sjuosoad yy raqdey 


*BjULeduios 10) uraz8hs Sutzojruow ev pur 

*S19}U99 10; sustueysow pue sjusuteiinbez ainsojosip ‘squowalj} qua 

JO O6N 94} 10j saanpod0ad [eosty uo suotjepususituo05a1 o1ytD90ds ouos 

WIM sapntouos sraydeys eyy ‘soorasos pue spuny a1e5 plryo Jo sacanos 
794370 pue ‘soainpsooad pure suone[n#o.4 Bulsuadt] sisprsuos uoT}DOs 

SuoT IOI [eurajzKe oYyy, ‘sxazua. Juowe S9210YS Burhyraeys pue ‘s1aptaoad 
pue si196N a[qratjoa Buryszeur ‘shaaans Sov yioey pue pueusop Zuryonpuos 


:AT TBO TZoTouorys Pejuasead st uonouny Yorjeursojur s,AduaBe oy 


‘Aymba Sutinsua 

pue ‘spoau ,saryrmuey 03 Ssousatsuodsaz yd0foard ‘Aqyrpenb wea30ad ‘[orjuoa 
Ajyrunuiui09 JO sansst Adtjod xrofew ~NOF 94} SozAjeue udy3 Wo“ uorwerosdo [ny 
pue juaswdojaaoap ‘Sutuurtd yo saves 20747 24} pue Aduase Zurzosuody v 

FO @dTOYD 94} :uoTNJoAa Teuorjeztuedio 371 y8nory} yeford ayy amorjoy yy 
‘satqttqisuodsaaz Aduade Ter9uad Burmoayaou Ayjoyrzq szaqyy "UOljeaystutuipe 


qoford oy jo SONSst OW s1S0] pue Teuoyezturdro SOSSnositp 7 1r9\;dry~) 


“suolstoap 
OXBU OF BALY [ITM srouuLyd Ayrunurwos Yyotym jnoqe suia}sks savy PITyo jo 


eore ue uO Bursnooy yora ‘staqydey> aaty ojut P9PIAIp st (tnuey oyyz 


SYANNVTd ALINQWWOD YO TVANVW AHL AO AYUVWWNS 


of program types available for infancy, pre-school and school-age care, 
It reviews the range of present state laws regulating child care and con- 


cludes with a discuesion of ways to ensure quality control of programs, 


Chapter IV analyzes the purposes and consequences of various 
staffing and training requirements. It discusses who should set these 
standards (project agency or local center), what components they should 


include, and various ways they might be implemented. 


Chapter V stresses the need for parent and community involvement 
in the Impact Study, It suggests mechanisms for control at each structural 
level of the child care system and discusses a variety of informal patterns 


of parent participation in centers' activities. 
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PROJECT ADMINISTRATION 


General Responsibilities in Administering the Project 


The project agency, established during the planning phase of the 
project, will aid providers and users to plan, operate, and evaluate the 
programs in their child care centers, The project agency must give 
particular heed to certain general responsibilities in addition to its 


organizational and administrative functions. 


The buffer responsibility. Because the project is a demonstration, it 


will need sufficient isolation to allow it to make mistakes, learn from 


such errors and try better alternatives. It is accountable to the tax- 
payers ona year-to-year basis through the funding agency, not to self- 


appointed guardians of taxpayers' money on a day-to-day basis. 


Public relations will need to be conducted with care. Too much 
exposure could bring about highly undesirable effects; too much advance 
publicity could bring into the demonstration area large numbers of 
people who wish to receive the benefits of the project. The project will 
operate on limited funds and could not accommodate such an influx. The 
project may also be over-researched by social scientists eager for data 
on a new social enterprise. Such research may be legitimate and help- 
ful, yet much might be self-serving and destructive. Those seeking 


research opportunities need to be controlled. 


The connection responsibility. The project must connect with a 


multitude of Federal, state, and local governmental and independent 
agencies, some directly related to child care, some not. This task is 
politically necessary, in order not to offend other agencies’ priorities 
or concerns; and it is necessary to procuring additional present and 
future resources for the project. The cooperation of many local groups 
will be vital, and valuable consequences of the project may accrue, 
such ag an organizationally-integrated approach to child care for the 


demonstration community, even for the state. 
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an initial sponsoring arrangement, Two posyibilities are worth men- 


tioning. 


State established cornmittee. The state government could estab- 
whee DATA ONAL LS 


list an inter-agency committee for the particular purpose of Sponsoring 


the project, and for the purpose of increasing the state's commitment 
to child care services. The latter purpose would be building explicitly 
toward the post-project era when other communities in the state might 
be wanting a similar program. The state inter-agency committee on 
child care could be established by law or through an executive order of 
the governor. It could be attached to the governor's office, an inde- 
pendent commission, or a regular department. It would be charged 
with developing a coherent state-wide approach to child care; it would 
work to integrate day care services presently scattered throughout 
several agencies and jurisdictions. Such a strategy at the state level, 
with some coordination and connection with the Impact Study, although 
not necessarily a controlling one, might be quite beneficial to the pro- 


sJect im both the long and short run. a 


A 4-C Committee, An alternative arrangement might be to desig- 


nate the state or local 4~-C Committee ag the initial sponsoring agency. 
The purpose of the 4-C program is to develop an integrated Federal, 
state, and local approach to prograrns for children. The 4-C manual, 
published by the Day Care and Child Development Council of America, 
contains extensive descriptions of the 4-C concept, If a 4-C Committee 
is sufficiently established in a local community, it might well be the 
best possible selection for an initia] Sponsoring agency. The project 
could be administered by the 4-C Committee throughout its duration; 

or the 4~-C Committee could limit its involvement to receiving the OEO 
planning grant and Organizing the planning team. The project agency 
could then be designated after much more involvement from the commu- 
nity has been obtained. If the 4.C structure is involved, a distinct 
advantage is its requirement that it have a continuing policy board con- 
sisting of representatives of the participating agencies, and representa- 
tive parents selected by parents being served by child care programs 
(who constitute at least one-third of the policy board). The 4-C com- 


mittee may provide an excellent initial entry into the community, 
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An initial spongor is not an essential requirement. We have pro- 
posed it to speed the initiation of the preliminary planning; for OEO to 
deal with an already-established agency seems more sensible than for 
it to ask for the establishment of a new agency, 

Major Project Stages 

Three stages will help chart the emergence of the Impact Study. 
Ist Stage--Planning: from the time that a community is designated for 
the Impact Study until the arrival of the operational funds (as opposed 
to the planning funds) from OEO. 2nd Stage--Developmental: from the 
time the operational funds arrive through at least the first year of the 
project. 3rd Stage--Full Operational; from a nebulous beginning point 


into the period beyond which OEO funding is assured. 


This section of the chapter will cover each of these stages and 
consider two key questions: What are the minimally essential objec- 
tives which must be reached for the next stage to begin? What addi- 
tional tasks could be at least undertaken, if not fully accomplished, 
during that stage? The kinds of activities which occur in each stage in 
order to reach minimal, as well as optimal, objectives will also be 


described. 


Stage one--Planning. The planning stage begins when OEO has 
selected a site for the Impact Study. 


OEO should choose a sponsoring agency as the most appropriate 
agency to hold an initial planning grant. A group of community plan- 
ners will then be hired. These community planners will be employees 
of the sponsoring agency. The community planners themselves will be 
both professionals and non-professional residents of the demonstra- 
tion community. 

The planning stage itself will last until the operational phase of 
the Impact Study is funded, probably six months, depending on the 
local problerns encountered and the amount of time it will take to get 


the project approved through OEO,. 
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(3) Identifying Users and Providers. A simple but important 
administrative task is the signing up of eligible parents and eligible 
providers on the official rolls of the project and issuing child care 
credit cards. Since the cumulative amount of money is considerable, 
the registration process is rather important, both to prevent fraud and 
to assure cligible holders and providers that they will receive their fair 


amount. 


(4) Training. Since some minimal training is required for all 
providers, the project agency will want to start training programs 


immediately. 


Stage three--Full Operational. After the initial task of getting 
a new organizational system into operation is completed, some thought 


rust bé given to the future of the programs. 


The project has a responsibility, as part of ita initial agreement, 
to build toward a permanent future. The new child care providers 
stimulated by the Impact Study will survive initially because of project 
funds and because a climate helpful to them has been created. The 
pfoject 2zency must therefore from the beginning work with community 
people and state officials toward providing a good chance for the state 
to continue the program's financial support, if only in part, at some 
future date. Likewise, the capacity for technical assistance genérated 
by the project could revert to a self-sustaining community Service 
Corporation under the control of the residents in the community. By 
building toward future financial support, the maximum opportunity for 


that community's continuance of child care services is established. 


This stage never terminates. It is the on-going manifestation of 
a child care program in a community to which cities acrosa the nation 
can look for guidance, One of OEO's goals is establishment of a demon- 
stration project which can survive, OEFO could therefore help support 
the program beyond project-funding by relying on the expertise of 
people in the project area for information and skill dissemination, con- 
sequently paying such people as consultants for services rendered, 
Such funds might then revert to a central pool for continuing program 


support. 
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Issues of Administration 


There are four central isttues to which community planners and 
the project agency should pay particular heed: (1) the extent to which 


control of the project rests in the community; (2) the assurance of 


quality in the child care centers; (3) the responsiveness of the project 
to emerging needs of the community regarding child care and related 
services; and (4) the assurance of equity for individual children and for 


child care centers, 


Community Control 


What local entity can maintain the trust of both the funding source 
and the people of the community selected for the demonstration? That 
matter of trust assumes particular prominence because the Impact 
Study centers on the raising of children, a vital concern for all parents. 
In addition, legitimate regulatory responsibilities rest with the state 
and municipal governments, and OEO wishes to see money spent wisely. 
The project agency must be able to ward off governmental imposition 
at the same time as it allows the legitimate authority of government-- 


Federal, state, and local--to operate. 


An adequate check on government requires both community con- 
trol and parent control of the project: control both by the natural 
political leaders in the neighborhoods--not necessarily elected offi- 
cials--and by the parents who are the userag of child care services. 

This control can come through an established community agency already 
controlled by the community (such as some settlement houses, com- 
munity action agencies, or Model Cities boards), through a policy 
board established to oversee the project, and through a system of 


parent councils. Various alternatives will be examined in Chapter V. 


Program Quality 


Both the government and the people will want the best possible care 
for children in the centers. It is presently the responsibility of state and 
local governments to inspect and license child care facilities and per- 
gonnel. The goale of health, fire, and safety are non-controversial and the 
definition of minimum standards for these is relatively straight-forward: 


such standards are appropriately within the purview of government 
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concerned with child care and welfare, the prevailing city political 


interests, and perhaps certain additional interests set forth by the state. 
This coalition will be difficult to establish. 


One means for gaining the confidence of potential users of child 
care services is to recruit and hire project staff from their number. 
Project staff will collect and disseminate information, orient parents to 
the project, and interpret rules, requirements, and procedures of the 
funding arrangement to potential users and providers of child care 
services. Project staff will also act as liaison among federated users! 


committees and local program units and the central administrative staff. 


Information 


A fundamental responsibility of the project agency is to generate 
the information necessary to-enablc eligible users and providers to make 
competent and confident choices about child care. This responsibility 
must include not only providing information, but also finding the people 
(both users and providers) to whom the information must be given, and 


helping to bring the two together. 


A provider must be guaranteed some security; for he will have to 
figure his budget on an annual basis, and he will often contract initial 
construction/rehabilitation costs. Therefore a user should be allowed 
to switch centers no more than twice a year. The information a parent 
receives, therefore, from his first knowledge of the project through his 
decision to join a particular facility must enable him to make the best 
possible choice. The project agency must see that: 


all information is accurate, comprehensible, and relevant 
to a parent's particular situation; 


parents are aware of all] the alternatives available to them; 


parents are aware of the advantages and disadvantages of 
each alternative; 


parents have personal contact with an agency representa- 
tive to provide advice and help, if needed. 


This discussion of the project agency's information function is 


broken into chronological stages. The stages overlap continually, 
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however. Parents will be applying and enrolling, and providers will be 
starting centers, throughout most of the first year of the demonstration. 


And the agency's information function will likewise continue throughout. 


Planning Stage 


During the planning stage, the community planners will develop 
the project proposal and build toward a full-scale project agency. The 
informational duties of the planners at this point will center on publiciz- 
ing the project in general terms throughout the community, conducting a 
survey of demand and a survey of existing facilities, beginning to identify 


eligible users and potential providers of day care. 


Publicizing the 
community know that the project is taking place. The purpoge of this 


roject. The planners must let the people of the 


information is to begin to elicit community response and to make the 
project and later the project agency trustworthy in the eyes of the people. 
The information at this point should cover at least the following subjects: 


how much money is involved, and where it comes from; 


who will run the project, stressing that it will be the 
charge of a community-based agency; 


what child care is and what it meang to parents as well 
as children; 


what child care credit cards are and how they work; 


who is eligible to use the cards--based on criteria 
established by OEO and the community planners; 


who is eligible to provide child care--based on criteria 
of education, experience, training, willingness, etc., as 
established by the planning group; 


how parental payments operate; and 
what are the possible settings for day care? 


It should be stressed that many existing arrangements can be 
covered under the project. In addition, if the planning group thinks that 
some people in the community are likély to have misunderstandings or 
problems about accepting the project (for example, the stigma attached 
to a “welfare institution"), then those arguments should be addressed. 
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help, but will not rely on individual centers to do the whole job. It will ac- 
tively seek out all possible eligible users, and see that they are enabled 
to make informed choices. At this stage, then, the information function 


will be carried out by both the project agency and by individual centers. 


Finding eligible users and providers. Media announcements and 


general mailings may not reach many families who are eligible for child 
care, especially those who are not on welfare. Those who are under- 
employed or only sporadically employed may be especially difficult to 
reach. Their names do not appear on organizational lists; they are 
usually ignored by government and service programs, and they are often 


hostile to any bureaucracy. 


To find these people, the project agency will need to rely heavily 
on a corps of community aides who know how to seek out and talk to 
suspicious or shy parents in their own language. These community aides 
will be able to get some information from conventional sources, Schools 
often have records of younger siblings of their pupils. Teachers may 
have an even better idea of their students' family situations. These 
aides will utilize all the sources mentioned in the previous section and 
mo.-e, in addition to operating out of storefronts, going from door to 
door in likely neighborhoods, talking to everyone, explaining the project, 


providing the choices. 


Providing project information, The project agency will give all 


eligible users and providers information which relates to general pro- 
ject issues. Parents will ask questions about eligibility at the same 
time as they ask about specific centers. The community aide will see 
that the family knows what the entitlement is and understands how to use 
it. 

The agency will also provide project information to operators of 
existing day care centers and to people who wish to start centers, This 
information may include lists of eligible families, explanations of how 
the credit card system works, licensing and minimal standards, zoning 
regulations, tax and fiscal disclosure requirements, and incorporation 
procedures. The agency may help put the provider in touch with con- 


struction or rehabilitation contractors, franchisers, assistant teachers 
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and staff aides, medical and nutritional services. The project agency 
should distribute a newsletter discussing new centers being started, 


exemplary day care models, and training programs offered. 


Clarifying choices among centers. Whena community aide gives 


a parent a credit card and tells him how to uge it, he will also tell him 
what specific centers there are to choose frorn. He will present the 
parent with a booklet or descriptive list of all available centers. Each 
center will be described in some detail, including its name, address and 
telephone number, the names and possibly relevant background of all 
staff, ratio of staff to children, facilities and services offered, program 
type or content. All centers that join the system will be required to 
provide at least this information to the project agency. 


Some parents will have a good idea of what they want, and will call 
at various centers for more detailed information before making a final 
choice. But many parents will want more advice, and should be able to 
get it from the project agency. (A variety of forums for advice may 
spring up, within and outgide the project agency, from chats with neigh- 


bors to sophisticated consumers’ unions, ) 


The community aide can help a parent examine his situation and 
figure out what kinds of child care he wants: whether he wants all his 
children in one center or not; whether he wants all-day care or only part- 
time, or different schedules for each child; what he wants in terms of 
closeness of a center to home and in terms of educational or custodial 


component; whether he wants to accept parental payments; and so forth. 


This agency representative can also help a parent to judge among 
specific centers. This may involve pointers as to what to look for at 
each center, or helping the parent draw up a list of questions to ask of 


each, 


The time and trouble a parent faces in looking at several centers 
and choosing one will be increased if he has children of different ages 
requiring different situations, or if he has a full-time job. The 
assistance peride? by the agency in these casea becomes even more 
vital en ‘ 
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cannot reccive children until they have met the minimal state and city 
requirements regarding the protection of children served. Not only 
would unlicensed centers face closure, but the project itself might 

suffer official retaliation for supporting unregulated child care programs. 
Therefove it is in the project's interest to assist new centers in quickly 


meeting minimal state requirements for licensing. 


The project could do nothing more than distribute information on 
state requirements, and consider its responsibility in the matter dis- 
charged, But the burden on the regulatory agencies to process applica- 
tions quickly may simply be too great, delaying new centers from official 


approval for weeks or months. 


The state or city is unlikely to relinquish its authority to license 
or its authority to enforce regulations. But a state or city agency might 
be willing to ease its load by rec eiving additional and temporary funds 
to hire extra staff or by having the initial inspection process carried out 


by the project agency. 


To deal with this bureaucratic snag, the project agency might set 
aside enough funds from the operational grant to cover the real cost of 
rapidly processing the applications for licensing of facilities. The 
project agency could then approach the state or municipal regulatory 
authority with one or another of the following plans for handling the 


volume of work quickly. 


The project agency could request the regulatory agency to allow 
project staff specially hired for the purpose to conduct the necessary 
inspection of facilities and complete the work of processing applications, 
The regulatory authority, trusting the good sense of these inspectors, 


would then approve applications, 


Or the project could contract with an independent agency, perhaps 
a consulting firm or recognized technical service Organization, to con- 
duct the inspection of center facilities. The regulatory authority, super- 
vigsing the work of this independent group, would then approve applica- 


tions submitted. 
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An example of the licensing procedure. The Department of Public 


Health in the State of Massachusetts has given the City of Boston author- 


ity to license day care facilities, The potential operator files applica- 
tion papers with the Department of Health of the City of Boston, This 
department uses the state's Department of Public Health "Rules and 
Regulations for Day Care Services for Children."' In addition to comply- 
ing with these standards, the potential facilities must pass inspection 

in the following five areas for which inspectors are automatically sent 
out by the city's Department of Health and Hospitals: fire, zoning, 
electrical, gas, and sanitation. The City of Boston is also developing 
program standards which, when instituted, must be met by any day care 


facility then operating. 


It is apparent that licensing can be and often is a difficult, tedious, 
and time-consuming process. An average length of time to allot for 
licensing can range from one month to one year. The Bank Street Day 
Care Consultation Service quotes a report published by the Citizens 
Budget Commission, Inc., in New York saying that the Health Code has 
been called "the greatest single obstacle to the development of new day 
éare facilities." Although this report refers specifically to the New 
York City Health Code, potential operators everywhere often experience 


great difficulty in the licensing process, 


The potential operator must have in mind an idea of the type of 
child care center he wants to run. He should know the number and ages 
of the children he wants, the program he wants to offer them, and the 
staff who will be with the children. By having a clear sense of his needs 
in these three areas, the potential operator can then deal with the 
general requirements as posed in the Federal Interagency Day Care 
Requirements and be prepared for the probable compromises he will 
have to make to meet state and local standards, particularly in the area 


of facilities, 


Resources 


This section will consider the sources from which a day care 
facility, a Service Corporation, or the project agency could get monieg, 


goods, or serviceg in addition to the money coming to the project from 
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grant from a private foundation or organization. For example, the 
Children's Circle Planning Project in New York City has applied for and 


received private foundation money to begin planning operations. 


Local agencies and institutions. Organizations which could pro- 
vide services to a child care facility are numerous. Hospitals and 
health clinics could do the initial screening of the children and provide 
continued preventive, therapeutic, and referral medical services, 
Colleges and universities, and some high schools, provide a sensible 


way to deliver training programs. 


Training and health-nutrition are areas to which the Federal 
Interagency Day Care Requirements specifically address themselves: 
Nonprofessional staff must be given career pro- 


gression opportunities which include job upgrading 
and work related training and education. 


(Section V1, 3) 
The operating or administering agency must assure 


that tle Ucclth of the children and the safety of the 
environment are supervised by a qualified physician. 


(Section V, 1) 


The Impact Study muet provide a number of in-center services. 
Because these services are expensive to provide, centers will need to 
establish connections with organizations which have the capacity to 
provide them. In some instances a center might better provide these 
services itself or at least at its own expense. Or several centers 
might join together to purchase some services--like medical care or 


nutritional consulting--cooperatively. 


The 


foundations, prove to be quite advantageous. However, they have 


rivate sector, Private funding sources, especially local 


limited funds to allocate in any given area and it may not be possible to 


count on renewed funding, 


Franchisers should be considered in evaluating potential private 
resources. The franchiser gells an "idea" to the franchisee (with the 
regearch and technical agsistance which are associated with it). The 


franchisee has the advantage of support and previous research undertaken 
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for him by the franchiser and the training the latter provides him, which 
should facilitate the delivery and enchance the quality of the service he 


provides. 


Establishing a workable profit margin in the child care service 
industry is, however, very difficult. Even the best intentioned provider 
may succumb to economic reality and begin to cut cost corners in 
making a profit. The largest corner, the cost of staff, is the most 
important element in a good child care program. Since the francise 
operation has two profits to consider, the profit of the local operator 
and the profit of the franchiser, this situation increases the likelihood 
that corners will be cut. If a cooperative of parents contract with a 
franchiser, they might forego the former profit in establishing a 


franchised child care center. 


Tobe eligible to participate in the Impact Study, francisers must 
meet project standards. There are two areas which are especially 


difficult for a franchised day care center to meet: staff to student ratio 


‘and parent involvement. The Federal Interagency Requirements demand 


very high staff to student ratios. Possibly the Federal requirements 
are so stringent that franchised day care will not be attracted to pro- 


grams involving Federal money. 
Federal guidelines further state: 


Parents must have the opportunity to become involved 
themselves in the making of decisions concerning the 
nature and operation of the day care facility. 


(Section VII, 2) 


The key word in the section is "opportunity." The franchisee will want 
to create a parents' advisory council to the center to help plan policy. 
However, the operation of the center normally remains in the hands of 
the franchisee, who is dealing with the profit margin and who may be 
unwilling to relinquish the right of operation of his center to a group 
which will not bear this important factor in mind. 
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his program and operation in such a manner that two important purposes 
can be served. First, parents are able to make informed decisions 
because they have access to information about their own and other cen- 
ters such that comparisons can be made, (See above.) Second, the 
project can verify through such reports that the quality and extent of 
services rendered has been as claimed by the provider. Three separate 


steps can insure adequacy of this reporting system: 


(1) At the time a provider wishes to register with the project 
agency office as eligible, he should file a plan outlining his program, 
staff, facilities, and other resources available for the center. Other 
information may also be requested. Major deviations from this plan 


must be reported by the provider. 


(2) Since the provider must be licensed by the state, the project 
agency can utilize such information as a cross-check on the initial plans 
filed by the provider with the project. The provider must also obtain 


his license prior to becoming eligible to receive payments, 


(3) A project staff inspection team, perhaps community aides 
working under the direction of a professional, would then visit the 
premises during operation to verify that the provider is operating in a 
basically safe and healthy manner, and in accordance with his announced 
intentions. If at any time a question arises about the adequacy of a 
center to perform in accordance with minimal requirements, the project 
may send an inspection team to check again on the provider's program 


and operation. 


(4) A fourth procedure might be the evaluation of a program by 

an outside agency, Parents and the provider himself may wish such an 
evaluation for the record, as evidence that the program ig a solid one, 
As more centers undertake such evaluation, the incentive for every 
center to do likewise increases. A center that is unwilling to undergo 
independent evaluation may well become suspect. Programs that under- 
take formative evaluation as part of their regular procedure should also 
be given due credit for such evidence. Regular reporting deserves 
recognition as a serious desire to improve performance and deliver the 


best possible care for the money received. 
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These measures should be sufficient to ensure that providers 
recognize and live up to project standards for their programs. The best 
possible check is a group of watchful parents who are concerned enough 
about their children that they take time to keep informed on their center's 
program. In as much as the project can encourage such watchfulness, 
it should be done. The alternative enforcement method is a policeman/ 


inspector assigned to each program, a measure no one wants. 


Monitoring System for Complaints and. Insuring Equit 


Despite the measures listed above, problems will arise. Proce- 
dures for handling complaints need to be established in advance. If 
inter-center parents councils are forthcoming, then complaints could be 
handled at that level. (See Manual, Chapter V.) If such councils, for 
one reason or another, cannot handle such complaints, someone in the 
project agency, perhaps an ombudsman, must do so. Presumably, most 
complaints can be negotiated, or smoothed over. Should the situation 
become more serious, to the point of termination of funds for a parent 
or provider, then adequate due process measures must be provided, 


likely in the form of a "show cause" hearing. 
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spectrum of services, programs, and levels of quality. There is no 
general consensus on what is being talked about when people speak 
of the costs of ''!a developmental program" or even of "a nutrition 


program.'! 


Another problem with understanding child care costs is the wide 
gap between real costs of child care and cash costs actually paid for 
that care. Many real costs are hidden: for instance, a benefactor may 
pay for unbudgeted repairs after vandalism. Many real costs are not 
monetized: volunteers contribute labor, raise funds, and keep the 
books; space is donated. Most cost figures on child care have under- 


estimated its real cost. 


Sources of variation. In addition, numerous factors influence the 


cost of child care, even if program and focus are clearly defined and 
all items have been monetized. The major sources of variation include 


the following: 


(1) Geographic Region. Costs vary with the particular region of 
the country so that child care costs in the northeast may be 25% higher, 
and in the west 10% higher, than in the midwest, while costs in the 


* 
south may be 10% lower. 


(2) Urban/Rural Location. No matter what the regional location 
of a center, costs will vary further depending on whether it is located in 
an urban, sguburban, or rural setting. Costs in inner city locations, 
for instance, are especially high due to higher costs of staff, space, 
insurance, etc. Thus costs in an inner city might run as much as 28% 
more than costs in a suburban community in the same region. Ultimately, 
of course, any estimate will have to be modified by the idiosyncratic 


variations of particular communities, 


(3) Number and Qualifications of Staff. Child care costs vary 
according to the staff/child ratios established. A center with a ratio 


“The statistical estimates presented here are meant to be suggestive 
of the degree of variation; more accurate estimates will be available 
from the ART analysis. 
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of 1:5 hires twice as many staff ay a center using a ratio of 1:10. The 
qualifications required for each staff position also affect costs: jobs 
which require much education and/or experience usually pay higher 


salaries, 


(4) Program Arrangements. Child care programs vary accord- 
ing to the age of the children, the hours of care provided, the curriculum 
used, and the presence of extra services, Care for infante is more - 
expensive because lower staff/child ratios are necessary; such care 
could run as much as 180% more than the cost of care for pre-school 
children. Longer hours demand a schedule of staggered shifts because 
it ig unreasonable to expect staff to be with children for more than eight 
hours at a stretch. Various programs designed to develop cognitive, 
emotional, and social skills may require additional investment in 
equipment, some of which may be expensive. Additional program 
components for children, such as optimal nutrition, health, transpor- 
tation, and counseling; or for parents, such as parent education or 
employment services, all require additional funds. In addition, the 
needs of some children necessitate special programs: handicapped 
children may need special provisions if they cannot be integrated into 
the regular program; disadvantaged children often need enrichment 


programs. 


(5) Licensing Standards. Each state and locality has various 
standards with which child care arrangements must comply in order to 
be licensed. Additional standards may be required by agencies pro- 
viding funds. The strictness of these standards helps determine the 


minimum cost of approved child care. 


Budgeting a Child Care Arrangement 


costs. Start-up costs include all costs associated with 


activities which must be performed in order for a center to be ready to 
open its doors, Funding arrangements must be made for investment 
capital and working capital. If parents will not be expected to bear the 
full burden of operational costs through fees, then additional funds must 
be found for operating expenses. These arrangements all entail spend- 


ing time and money on writing proposals, fund-raising activities, and 
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scale. Child care is an expensive service under any conditions and the 


most important consideration is careful planning and use of resources, 


ratema 


Child Care Arrangements and Child Care S 
The above discussion has focused primarily on the costs of 
individual child care arrangements. One final factor to consider is 
whether an arrangement is operating autonomously or is part of a 
larger system network of centers and home care facilities: Child care 
systems vary enormously in the degree to which functions and services 
are centralized in a central agency or decentralized among the indi- 
vidual facilities. The particular structure chosen for any child care 
systern will obviously affect the costs of its component parts. It is 
possible that some structures are more efficient, or work better, than 
others, and these issues will be explored inthe ABT analysis. This 


will be an important consideration for planners of the Impact Study. 
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PROGRAM SETTINGS AND TYPES 


The child development literature of the 60's abounds with des- 
criptions of educational programs which attempt to meet one or more 
of the needs of young children. Some programs have been endorsed 
by middle-class mothers for years, but the majority spring froma 
belated interest in remediation of the harmful effects of poverty. The 
work of Bloom (1964) and Hunt (1961) holds out theoretical hope for 
intervention at earlier ages. The theories are inadequate, however, 
for explaining what happens to an infant as he grows up. Develop- 
mental psychologists cannot yet tell us in detail about the transforma- 


tion of an infant into an adult. 


For instance, we know that an infant ie more apt to develop well 
if he forms an attachment to a single caretaker during the first year 
of life, but we cannot spell out what this attachment means or pre- 
cisely why it is important. Without a knowledge of such details, 
different types of intervention are merely best guesses rather than 
empirically supported mandates. 


Since existing theories are inadequate tools for understanding 
all aspects of development, a child care planner can only look at 
existing programe and gauge their effects on children, Here too there 
are problems, Much research which assesses the effects of various 
programs fails to determine what aspects of the program work with 
what kinds of children. Even in the cases where a particular program 
seems to produce significant changes in some aspect of behavior, the 
critical factors in this success have not been isolated. The changes 
could have been due to a certain staff member, the curriculum, the 


getting, or an interaction among these and other variables. Since the 


/ 
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cited have important implications for the quality of the child's and 
his family's life. However, caution must be used in interpreting 
these findings, There is a distinction between those differences which 


exist now and those differences which might exist in a future system, 


Some of the characteristics observed in this study which parents might 
find objectionable may not be inherent characteristics of all child care 
settings; they may simply be the result of insufficient attention paid 

to the needs of children. Much of the dissatisfaction with existing 
child care arrangements concerns precisely this issue of low quality 
programs and what must be done to upgrade them. With this impor- 
tant qualification in mind, we present the findings of the Prescott and 
Jones study expressed as comparisons between home and day care 


environments. 


Expression of emotion - control of emotion. Programs in day 


care centers appear to be marked by an absence of strong feelings 
and of activities which might evoke them, Homes, in contrast, are 
places where expression of strong emotion is expected if not always 


approved. 


Nurturance - promotion of independence. Day care gives children 


less access to adult attention than they would have in many homes. 
Even the young child must get along with relatively little nurturance 
and personal attention, and adapt to being cared for by a series of 
adults. In the home, however, a mother whose primary satisfaction 
comes from her child's dependence on her may be reluctant to let him 
do things for himself. Day care can offer a healthy chance for self- 


help. 


Focus on incividuality - focus on membership. In some 


homes, a child's self-knowledge is fostered through his almost un- 
limited access to an adult who can answer his questions of the moment 
and who will respond with warmth and concern to his attempts to com- 


prehend the world and give it form through language. Under these 
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circumstances it is clear to the child that he is important, and that 


how he feels and what he does matter to others. 


In group day care, even in the best of centers, individual atten- 
tion is limited, and in those of poor quality it is almost nonexistent 
unless the child blatantly misbehaves. Such an impersonal environ- 
ment is likely to reduce rather than enhance a child's sense of his own 
importance and to offer relatively limited experiences which foster a 
sense of self-identity. One liability in day care lies in the likelihood 
that neither parent nor teacher will be able to pay close attention to 
the unfolding and development of the individual child. 


On the other hand, only in large families are children at home 
likely to develop a clear sense of membership in a group of children. 
Group day care can offer rich opportunities for mastering a variety 


of social skills. 


Relationships with wide age range of children - relationships 


with same-age children. In large farnilies and neighborhoods with 
children of different ages, much of children's learning comes from 
each other. Many day care centers tend to be organized in age-graded 


classes. Tobe a four-year-old in a group of other four-year-olds for 
two or three hours a day offere the child an excellent opportunity to 
test himself and interact with other children very much like him, with- 
out interference from older or younger children. But re stricting hie 
experiences to age peers for the entire day fails to provide the kinds 


of learning that can occur in other settings. 


Relationships with adults - relationships with children. Day 


care offers children the opportunity to develop new relationships with 
adults outside the family, as well as with children, and to gain confi- 
dence and skill in leaving parents and forming friendships. However, 


many centers offer children very limited opportunities to observe 
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Program Settings : 
There are two principal settings for child care programs: ina 
home or ina center. Each setting has certain advantages and dis- 


advantages, 


In the home child care facility, especially it is nearby, the 
family atmosphere gives the child the sense of a familiar, secure 
place, which minimizes his anxiety about separation from his parents. 
Algo the children of one family can remain together, This not only 
provides reinforcement for the family unit bat also allows a child to 
remain exposed to a mixed-age group. Transportation is usually un- 
necessary. The convenience of this situation for the parents is very 


attractive. 


But it might be impossible or beyond economic reality to license 
some homes. The issue of quality control is complicated: how to 
insure that what transpires on a day-to-day basis is in the best inter- 
ests of the children. The problium of support services is particularly 
difficult in home day care; it may be reduced by provision for visits 
from health and nutrition specialists, teachers, social workers, etc. 
Even then, when day care is provided by only one adult (possible in 
groups of six or fewer children) a potentially dangerous situation 
arises when one child needs to be taken somewhere in an emergency. 
It may be necessary to require that another adult be available when 


more than one child is being cared for, 


The home day care arrangement generates many varieties: the 
size of the group (''family day care home" consists of six or fewer; 
"group day care home" has up to twelve), and its composition, A home 
day care arrangement is potentially flexible and convenient. Parents 
will be able to negotiate with the provider about the ages of acceptable 


children, scheduling needs, and size of the operation, 
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A second major class of setting is one where a child goes toa 
center rather than to a home for care. This center could be near the 
child's home, where the parent works, or perhaps in a mobile 
facility. Such a center offers the best possibility for good staff train- 
ing and adequate facilities. It is in a better position to offer and co- 
ordinate comprehensive day care service for both children and parents. 
A large center might take children of all ages, alleviating the problems 
large families often have finding facilities for children of different 
ages. 


On the other hand, the larger the center the fewer there will 
be and consequently the further. some children will have to travel. 
Also, start-up costs are high and operating expenses include a sub- 
stantial investment in administration, Furthermore, a parent may 
feel that large centers are impersonal and not interested in his indi- 
vidual farnily. Large centers may also be the most resistant to 
parental input. 


Program Types 
Infancy Programa’. 


Care for children younger than age three (especially in groups) 


is one of the most controversial aspects of any day care program. 


When a great deal of individual attention is given to each infant 
in such a setting, it seems possible to facilitate rather than retard 3 
hie development. Some crucial factors appear to be frequent and 
interesting contacts with adults and stimulation of the infant in all 


sensory modes. 


“Much of the information upon which this discussion is based was 
provided by Marshall Heith (1970). % 
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13-24 months: encouragement and praise of self help 
skills and independence (step stool by 
sink); dress up and pretend play, ex- 
ploratory play, aggressive play (tearing, 
pounding nail), 


Social Development 


0-6 months: frequently have child together with other 
family members. 

7-12 months: play with other children and adults, social 
play (peek-a-boo), opportunity for playing 
by himself. 

13-24 months: group play (singing, London bridge), water 

play with others, family outings. 

These activities are ones which seem appropriate to any of the 
possible settings: a child's own home, a day care home, and a day 
care center. In each of these settings, it is desirable to structure 
the care given go that each child has both much one-to-one contact 


with an adult and the opportunity to interact with other children, | 


Pre-school Programs 


Studies have been made of individual, experimental, part-day, 
pre-school programs, as well as comparisons of their efficacy. How- 
ever, there are a number of problems in comparing programs --different 
objectives, different kinds of children, etc. Most of the available 
literature ig insufficient for determining how programs are different 


and why they have different effects. 


The following classification scheme has been developed by Mayer 
(1970). She describes four early education approaches and examines 
their differences. The advantage of her conceptualization of the various 
models is that it gives the parent a feeling for what goes on in each 


approach. 


The child development model. The child development model has 


served as a basis for most pre-schools serving middle-class populations, 
It is also the model which was, in the beginning phase of Head Start, 


most widely adopted for use with disadvantaged children. In its applica- 
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tion to disadvantaged populations, the child development approach has 


been called the "enrichment strategy." 


The curriculum settings of the child development model are 
broken into "activity areas.'' There is a construction area with build- 
ing blocks of different sizes and shapes, and accessories such as 
trucks and rubber figures, Many classrooms have a woodwork area with 
tools and different sizes of soft wood to saw and hammer. There is an 
art area with paints, clay, paper, crayons, scissors and other raw 
materials. A housekeeping area ia furnished with a toy stove, sink, 
and refrigerator, doll carriages, tables and chairs, tea set, etc, 
A library corner is stocked with picture books and story books and a 
quiet area supplied with puzzles and games such as lotto and dominoes, 
There is a large space--often including a piano--for such group activi- 
ties as music and moverment, rest, and story time. The classroom 
also contains plants and animals and sometimes a science table with mag - 
nets, batteries, and similar materials. An outdoor play area is fur- 
nished with swings, a climbing apparatus, see-saws, and often equipment 
for sand and water play. 


In addition to classroom activities and outdoor play, trips into the 
community are a basic component of the curriculum, These trips can 
become the focal point of themes, such as "transportation" or ''com~ 
munity workers," providing a specific basis for the content of dramatic 


play, artwork, and other classroom activities. 


A visitor to various types of pre-schools would probably find the 
child development-centered classroom the ‘noisiest' one. Some 
children will be building together or playing house while others listen 
to a story or paint: children are free to choose and change activities 
according to their particular desires under the supervision of the teacher 
and assistants, One teacher might be stationed outeide on the play-~ 
ground, another reading or singing with a few children gathered around 
her. A third might be assisting children with individual projects. 
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‘The verbal-direct instruction model. A fourth program, based 


on Bereiter and Englemann's (1966) academically oriented pre-school, 
can be called the verbal-direct instruction model, Unlike the other 
curriculum models described above, this program is designed specific - 
ally for disadvantaged children; it is intended to provide thern with the 
information and skills needed to aucceed in first grade. The curriculum 
consists of direct instruction in language, arithmetic, and reading, 

with time for music and structured play, when children have their choice 
of listening to a story, looking at a book, working ona puzzle, or 
drawing. During the music period, the group meets as a whole; songs 
are chosen and words changed to reinforce the rules taught from the 


prescribed curriculum. 


Each teacher in the program takes responsibility for one subject 
area, The children are grouped--on the basis of ability--into three 


small units that rotate from one subject area and teacher to the next. 


The reading curriculum is based on a phonic approach. The mode 
of instruction in language, as well as arithmetic, is intense oral drill. 
The basic sentence pattern is the identity statement. (''This is a cup. 
This is not a cup."') When this pattern is mastered, more complex 
patterns are introduced. ("This cup is full, Thie cup 1s aot full. ") 
Concepts are taught as rules that are to be learned by rote and then 
applied to analogous examples. In arithmetic, the sentence pattern is 
replaced by the number pattern. For example, children learn U1 rah 0 et is WLR 
and the rule "when you add zero, you always end up with the same 
number you start out with.'' This is extended by having the children 


learn to recite in unison: "1+021; 2+02+2; 3+02 3; etc." 


The following list of examples of the four program types is not 
exhaustive. Further, each program may have elements of other types, 
but in general they seem to be most closely related to the assigned 


model. 
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Child Development Model 


Many Head Start Centers (Kornblith and Temp, 1968) 
Bank Street (Minuchin and Biber, 1968) 

Urbana; Karnes Traditional Program (Karnes, 1969) 
Weikart Traditional or Unit Program (Weikart, 1969) 


Verbal-Cognitive Model 


4 
Perry Pre-school Project (Weikart et. al. 1967) 
Early Training Project (Gray and Klaus, 1968) 
Diagnostically Based Curriculum (Hodges, Spiker and 
McCandless, 1966) 
Early Childhood Program of the Institute for Develop- 
mental Studies (Deutsch, 1967) 


Sensory-Cognitive Model 


Traditional Montessori (Orem, 1966; Montessori, 1912) 
Kohlberg Montesaori (Kohlberg, 1968) 

New Nursery School (Nimnicht and Meier, 1967) 

New York State Montessori (Di Lorenzo, 1969) 


Verbal-Direct Instruction Model 


Urbana: An Academically Oriented Pre-School (Bereiter- 
Englemann, 1966) 

New York State: Bereiter-Englemann (Di Lorenzo, 1969) 

Ypsilanti: Bereiter-Englemann--Language Training 
(Weikart, 1969) 


School-Age Programs 


There exists no formal literature on child care programs before 
and after school for children from six to fourteen. Although organiza- 
tions like the YMCA, YWCA, Police Athletic League, Boy Scouts, 

Girl Scouts, Little League, and various churches and settlement houses 
provide services for children of this age range, they are usually seasonal 
or part-time, No program descriptions are available which provide 
adequate models for consistent five- or geven-day care. This precludes 
a discussion of the type developed for infancy and pre-echool programs, 
A reasonable alternative approach is to indicate some of the needs to 

be met and problems which arise when designing programs for school- 


age children. 
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take on adolescents as apprentices in their businesses. Groups of 
adolescents could get together with an adult sponsor and create their 
own businesses or programs. Paying jobs for adolescents could be 


provided within the child care system itself. 


Probably the most important consideration for school-age pro- 
grams is that of program control. If a program is to work with older 
children, they must have a say in its governance and a real stake in 
its operation. This demands a variety of open-ended program options, 
allowing each child to find one that interests him enough to make a 


cornmmitment. Me 


* 


Review of Standards for Day Care Centers 


For years, individual states have set standards for the regula- 
tion of out-of-home care for children in an effort to assure that 
minimum conditions necessary for safety and health are maintained, 
The standards have frequently been used as tools to upgrade facilities 


showing inadequate attention to basic requirements. 


How are the parents to evaluate the standards set by their states 
and local communities? How are they to assess the adequacy of the 
arrangements they make for the care of their children? What are 
reasonable standards? One center may be physically cramped but filled 
with warm, attentive, knowledgeable caretakers; another may have more 
than an adequate physical space but be devoid of visually stimulating 
objects and affective warmth, In arriving at a decision, how should 


parents weigh the pros and cons? 


Upgrading the quality of child care applies to people as well as 
places, but few states have legislated the psychological characteristica 


of caretakers. The project agency will have to deal with this issue when 


LD 


* Based ain a review which originally appeared in Huntington and 
Provence (1970). 
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it decides on staffing and training requirements (see Chapter IV). 
But parents must algo learn to judge for themselves whether their 


child's needs are being met, 


Admission policy. Most stateo require a certificate of health 


from the child or a complete medical examination within two weeks of 


admission, Many require that a completed immunization record be on 


file at the center. 


Buildin 


construction, All states specify that the local building 
and fire codes must be met. Several insist that a center which cares 
for young children must house them completely on the first floor; 
others simply say that if children are above the ground level, gates 
must be provided at all stairways. Several states insist that rooms 
more than three feet below ground may not be used for children, and 


most require windows in children's rooms. 


Safety. In addition to loca] building and fire regulations, most 
states demand the immediate availability of telephone service. Other 
requirements are that stairways leading to rooms used by children 
shall be equipped with railings at a suitable height, and that all doors 
and windows shall be provided with ecreens. Several states prohibit 
the use of portable heatera, and require that fans be placed above the 
reach of children. 


Medicines, cleaning solvents, poisons, firearms, sharp pointed 
scissors, and other potentially dangerous items must be kept in areas 
inaccessible to the children, Several states require some staff member 


to know first aid. 


Minimum space. Twelve states require a minimum indoor space 
of 35 square feet per child, while others range from 20 to 50 square 


feet, Some states aleo specify a required amount of air space, from 
200 to 300 cubic feet per child. 


All states require that an outdoor play area be available for the 
children's use (from 60 to 100 square feet per child), although only 
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Staff/child ratiog are established by the majority of states, but the 
ratios thernselves vary widely. The average requirements are: for two- 
year-olds, one staff member for eight to ten children; for three-year- 
olds, one staff member for ten to fifteen children; for four-year-olds 


and five- year-olds, one staff member for ten to twenty children. 


Discipline. Most states outlaw physical punishment. Several 
sugpest that discipline should be remedial rather than punitive. Some 


states explicitly forbid the use of deprivation of food or rest ag a means 


of discipline. 


Infants. Many organizations have for years opposed the care of 


infants in groups. The Federal Interagency Day Care Requirements 
(1968) state that children under the age of three should not ordinarily 
be accepted in day care centers serving over twelve children. Never- 
theless, twenty-three states when the regulations were igsued had 
functioning statutes which allowed infants to be entered in day care 


from birth; an additional sixteen states permitted the care of children 
older than twelve months. 

Sixteen states mention the special needs of infants: they need to 
be held and cuddled; they benefit from regularity of routine and from 
having the same caretaker every day; each child needs to progress at his 


own speed. Several states require that no crying shall go unheeded. 


Many states require that infants be kept in small groups (from 


four to ten babies), completely separated from older children. 


Parent education. Only eight states mention the education of 


parents in their day care standards. Two of these encourage parental 
visits to the center, require that the parent be advised of the progress 
and needs of his child, and suggest that interviews with the parents be 


scheduled. 


Insurance. Only eight states mention insurance: several require 
each center to carry liability insurance; others require workmen's com- 
pensation, or fire and theft insurance, Several states suggest that if 


transportation is offered, all vehicles be insured. 
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Transportation. Most states require the individual center to 


arrange with the parents how the child will be transported. Only eight 
states regulate transportation provided by the center: several require 
or recommend that a second responsible adult, other than the driver, 


be present whenever there are children in the vehicle, 


Quality Control 


These existing state standards principally evidence concern for 
the physical well-being of children in day care facilities. Earlier 
sections of this chapter have argued that educators and psychologists 
have not yet isolated the specific experiences which lead a child to his 
optimal emotional and cognitive development. Therefore, we cannot 
suggest that a center adopt one particular type of curriculum on the 
basis of objective evidence, 


Since the issue of quality control of program content cannot be 
met by describing a model curriculum, more indirect strategies must 


be sought, At-least four seem reasonable. 


(1) The vendor payment mechanism itself provides one such strategy. 
Parents can withdraw their child from a child care center if they feel 
that he is not receiving quality care. This strategy places responsibility 
on the parent: he must know what he wants from the child care system 
and be able to evaluate the service he is receiving. A crucial task of 
the project must be to educate parents who receive entitlements to 
realize the needs of their children and articulate these with requests for 


appropriate services. (See Manual, Chapters I and V.) 


(2) Program quality can be improved through appropriate train- 


ing and staffing strategies. (See Manual, Chapter IV.) 


(3) Program diversity and improvement can be encouraged 


through the issuing of grants for innovation. 


(4) The fourth quality control strategy depends on some form of 


program evaluation. In pre-school programs operated ag part of a 


163 


“1961 ''0D eset 
Pleuoy yy "A 'N ‘OouoTIO xy puy ooUDTToOyUT “A ‘OW ‘pf “uN 
"9961 ‘UoyeoONp| jo 


S21JO ‘'O'd ‘uowWurysem ,,weIp[TyD peatadag Aj[e1908-oyoksq 
Jooyosorg Toy wnpnorainy psseg Alpeotjsouserg we jo uoieN[EAq 
pue wusuidoyeasg ayy,, “g ‘spo[puenoywy pue ‘"H ‘zaytdg ‘*mM ‘so8poy 
“OL61 ‘xedegq jo 3ye1q poyderZoounpw ,,"a8y jo sreax omy zopun 
Sjuvyuy Toy surerZorg uorjusarozuy pue oren Aeq,, "W [TeysrtewW ‘yITeH 
6961 ‘61 Tdy ‘A319 YOK MON ‘uOYQeTIOBEy [woTBoJoyo0g uroyseq 
94) 38 pojuosord zaded & jo uolstasy |, survey syUDpNig op 
UOYM iSuoTWeSeA pue res YOoydS syT,, “¢ ‘TeyZeIH pure ‘-q ‘sokepy 
‘8961 ‘EE ‘Juourdoyeacg pity uf yoreosey Toy Ajzars0g 943 Jo 
‘sqdersou0w ut ,,j99fo1g duyuyery Areg eyy,, “yY ‘snely pue ‘*g ‘herp 
"6961 ‘"3daq uoreonp” 93e7g Y20X MON ,, ‘uoIp[IyD pesezueapesiq 
Ajyeuoryeonpg 10j surerZ01g uazzeZzropury-arg,, “Te “jo ‘rT ‘ozua107Iq 
"L961 ‘UONeINpY Jo looyds Ajzrer9atuy “X ‘N 


‘satpnjyg [ejweumdolaaaq jo 94nz1ysuy 94} Jo yzOdar y ,, ‘uoTzRAtIdaq 
Tequeurmoitaug jo saduonbpeuog ayy ButwosreagH ut uNpnoi4a 

“ITD peysttug ue jo sgauaatjejjq oy} yO uoTJeEN[eAgW uy,, “W ‘Yyosineg 
“P961 ‘SUOS BY AdTIM UYor 

‘KUN ‘S89Wstrojoereyo ueump ur osueyD pue AqWIqejg “gq ‘woorg 
“OL61 ‘"sseW ‘adptaquieg 


‘Ayeraayuy prearep ‘818943 1v10}D0p peysttqndug ‘f ‘{josstg 
“9961 ‘IIRH P91UaIgG "f 'N ‘83J11D poomasuq “fooydserg oy 
Uf UdIP|IYD posejueapesig suyypoeay *g ‘uueurjasuq pue ‘5 ‘aoylorag 


I pue sdurjjog ureidoig 


saou0razOy 


~_—_— 


vol 


"9O}AI08 Auyynsuoo ojyvavdow v Aq 

40 AouoBv yoofoud ayy Aq 424379 ouop oq YB ety, ‘urvavoad vy} OpUy 

YONG #7[NB91 OY) Surpooy puv *8941}99fqo Jo quowazez38 TeyyUY 6, az9ptaoad 

24) JsUreBe VouLULLOJIad 8uyqe0} ‘sups80.ad SNOPIBA OY} 4OZ;UOL dnowd 
Teut03x9 9ulos OAeYy 0} 9q prnom A4nposo1d sry} yo uoWeIaeA Vv 


*‘9oudTIOdxo 

TYOU} JO ByHeq OY UO W943 VsyAoU Ay|eorpoyaod pur ‘purty uy syeod 

28943 UM urerBo0rd asyoyy USTSIP 07 savy 494) PINOM sroplAoIg *yoW 

wood aaey A343 you 10 zoyjaym eulrutaz9p 07 waysdhs e pu BaAtIaLgo jo 

JUS Ut9jeIs & 2117 03 BrVpzaocad We oxtnbos 03 st ayeq prnos 7} W410} BUD 
“yaeoidde aarjeurso0y 8147 Ormbas 0} aproop Aew Asuase poford oyy 


*paainbo. 

St Zutuuetd urerSoad TOUJANY UY, ‘ozyPLey10zeUL Jou Op 40) podoy pey 

&4 $3[N894 943 JJ ‘auNy Jo potaod Pouyep-[[am ‘yr1oys Ajarey e UlypEM 
831NS92 peitsop ay} paaoryoe Sey OY jou JO rVYJIYM MmoUy 03 Buro’ sr 

ey Moy Burjelnsy3e soambas TOUIANY IT 3F Op 07 sueyd ay oy pue op 0} 
Sjuem (10; Butseo st ay UOIPTTYD soy squored ayy pue) r9praoad e yeym 


oqge zusuUI9}e48 [euOTWe1ad0 aurOg seamnbax uoieneao aATeUILO F 


‘u19y] Buldtay 20 Surqzany sr HOAPLIYS 10} Burop are Kay; JeYM szdyQaYym 
*0Uy ©} peau OYM BxIapIAOId BreD PITYS Jo sjusweimbe.s oy3 yo0ur 

©} peymMs Jseq surve9g yoeordde SAWCUITOS StyT ‘urerdord oy ojur yorq 
P2F G3[NGor OY} pue ‘pozdTeuL ‘pazzaT109 oq ent eWep ‘uoTesodo ur et 


qorys urerZor1d & aaorduit 03 UOWCUILOFUY VAWLNTVAD aan 07 1aps0 uy 


“Spud JuoUzeaT3 roqze pue surIeq yUaUNvVIy OLOJaq ATUO parayzed gt eyeg 
*we1i801d ay3 jo SatqtAyjoOe Buzosuo oy3 uo 3295j@ Auv aavy 07 Ayaxr~un 

S} UOTJENTeAS satyeuTUNS YonE ‘puodeg ‘axn{rey 10 seodong 83% 03 payng 
“WyUOD wieaBord & yo ‘Kur zr ‘ayD0ds¥ Te[NoW2ed yeym poutwiszoyap you sey 
3 fdnox3 yorzu02 ay4 wey} etour ures uazpyiyo uTequeurredxea,, royzoym 
Ajuo poutuzzojap sry Yoreosor sty) “4sa1q ‘euoseer om} 107 pazrty 
ueoq sey UOTZeNTeAs 073 yovordde S}4} Wiory poured uoyeurojuy ayy 
“WUetujzeeI7 ay} BAyeD0zI you pp oym USIPITYS ,,[O1}U05,, vyIWITE yo agoyy 
0} pexeduros are 801098 azey pue *‘Juourj wor} [equeut1edxe 943 vatoo02 
Aoy} 19332 pue STOJOq USIPTyYo 03 USAT oe By897 ‘1apour dATFeuUIUMES B 
03 3uyprooze auop ueeq Alyenen sey uorjenyeao ety} ‘yDaford yorea901 


Huntingdon, D., and Provence, S. "Child Development Day Care Manual 
On infancy" in ie Parker (ed.), Draft of Child Development/Day 
Care Manual, Airlie House Converence, Warrenton, Va., 1970. 

Karnes, M. "Research and Development Project on Preschool Dis- 
advantaged Children, '' Washington, D.C., Office of Education, 
1969. 

Kohlberg, L. "Montessori with the Culturally Disadvantaged, Varn 

Early Education, R. Hess and R. Bear (eds.), Chicago, Ml., 
Adeline Publishing Co., 1968. 

Kornblith, A., and Temp, G. 'Disadvantaged Children and Their First 
School Experiences," Washington D.C., Office of Economic 


Opportunity, 1968. 


La Crosse, E.R. "Day Care: Effects and Affects.'' Mimeographed 
Draft, 1970. ; 

Mayer, RS. 9A Comparative Analysis of Preschool Curriculum 
Models" in R. Anderson and H. Shane (eds.), Readings in Earl 
Childhood Education. Houghton Mifflin, Neves eto0r 

Minuchin, P., and ‘Biber, B. “A Child Development Approach to 


? 
Language in = Preschool Disadvantaged Child, x in Monographs 
of the Society ‘for Research in Child Develoy tent, 33, 1968. 
Montessori, M. The ‘Montessori Method. Fredrick A. Stokes, eR ae 


ee 


Reprinted Cambridge, Mass. Robert Bently, 1965. 


Nimuicht, G., and Meier, J. ‘Research of the New Nursery School: 
Interim Report," 1967. 


Orem, R. (ed.), A Montessori Handbook, N.Y. Capricorns Books, 
1966. ee 

Prescott, E., and Jones, E. ''Group Day Care: The Growth of an 
Institution. '' (Pasadena; Pacific Oaks College, 1970), 
linpublished Manuscript. 

Weikart, D. P., Karnii, C.K., and Radin, N.L. "Perry Preschool 
Project Progress Report" in D, P, Weikart, (ed.), Preschool 


Intervention: 


Report of the Perr 
Project, Ann Arbor, Campus Publisher, 1967, 


a Preliminar Preschool 


166 


Weikart, D. ''A Comparative Study of Three Preschool Curricula." 
Paper presented at the Society for Research in Child Develop- 
ment meeting in Santa Monica, California, 1969. 


‘Infancy Programs - Day Care Center 


Dunham, Richard M. "Project Know How: A Comprehensive and 
Innovative Attack on Individual Familial Poverty." Institute 
of Human Development, Tallahassee, Florida State Univ., 
April 9, 1969. 

Fowler, W. "Demonstration Infant Day Care and Education Program: 
Interim Report," 1969-70. 

Kiester, M.W. ‘'A Demonstration Project: ‘The Good Life! for 
Infante and Toddlers."' Paper presented at symposium, Educa- 
tion and the City Child--Some New Approaches, sponsored by 
the Day Care Council of New York Inc., April 1969. 

Lally, Ronald J. ''A Day Care Center for Young Children." Dept. of 
Family and Child Development, Syracuse Univ., Syracuse, N.Y., 
Feb. 1970. 

Robinson, H.B. and Robinson, N.M. "Longitudinal Development of 
Very Young Children in a Comprehensive Day Care Program: 
The First Two Years."' Frank Portor Graham Child Development 
Center, Chapel Hill, N.C., 1968. 


Infancy Programs - In-Home Intervention 


Gordon, I. and Associates. "Reaching the Child Through Parent 
Education, The Florida Approach." Institute for the Develop- 
ment of Human Resources, College of Education, Univ. of 
Florida, Gainsville. 

Karnes, M.B. "Research and Development Program on the School 
Disadvantaged Children,'' Final Report, Vol. I. Institute for 
Research on Exceptional Children, Univ. of Nlinois. Project 
#5 1181, Contract #0 E 6-10-235. 


167 


691 


és{eod t03-pedoy se Ajjzoppotaed paounoude oq Ajateur sprepurzs oy) 
prnoys 10 ‘ureqzeXe uojz>adsut pr3tx & eq oxau} Pinoys ‘saurs23xe 9y3 


VE peoTOZUa 9q 07 Sprepurzs oY} are Moy st uoTZBeNb yZANOJ ayT 


‘suetd umo ztoy} Suyjuaur 

-atduy pue BuyuBrsap ut savy [[IM Brazu9d 10 yD0ford ayy Yotym Awou 

-oyne jo sexZep ey, pue ‘paseanoous oq ued yey) Butures} puv Buryyey8 

Jo Aqysroatp 9y} ‘payunour aq ued yey 4LOZJa Bututes3 Jo spnjzwSeU 

OY) 83O9zFe spuny oy} JO VdINOB OY, {819395 [ENptAtput jo sja3pnq 

eyyurag ~kouo8e yo0ford 043 ym «g7aer8 Bururerq yepoads @ uy gett 
Sprepuejzs 98943 ButzI0Ur IOF spuny ayy prnoys araym ‘ArTpsziyy 


£8194}0 Ut MoT puke 8zD99dsa1 aUIOS UT 
yBty aq Ady, pmnoyg gAqiptoey oreo Aep Azada ut 01 papuaye joy ur are 
(939 ‘uoyedroyazed quered z0z Aqyungzoddo ‘poos ajyenbape ‘ares yyyeey 
‘qymor8 YeuoTjouIs ‘yuaudo[aAep 2ATyTUBOD) ur9ou09 jo severe uodn 
~poser8e-ATwouruI0d [ezaAas yey) ans 9q 0} 3duraqze Ue UT paze[NoTAe 
ATy8ty aq Aayy pnoys 19 «ZaTqrssod se uoyeAoUUT [R20] pure AjIsZaAIpP 
yonur se e8ernooua oj 4duraqye ue uy [euTUTU aq Aayy plnoyg gpaansut 
eq Snyi TIP ereo prryo Ajipenb yBry yey, edoy ayy ut yB8ry aq Aayy 
PIhoyg ‘eq pinoys spirepuezs ay} yey syse uoseNnb puodes ayy 


*Apnyg jyoedury 2uj jo Jueur 

-doyoaep 94} 203 saouenbesuos yuarazsip avy [][tm @YyIOUe IO [9AaT GUO 

ye jas sprepueys ‘uoyszodoad jo auo st uoysenb ayj--[oAeT youve 4e 

398 9q [[}* Spiepurys euros AyQeqorg ‘308 oq Zupures, pue Bursyeys r07 

SpiepuejzA plnoys (juouresuRrIe ared p[tyo yenprarput zo ‘AouoSe yoaford 

‘Teoo] ‘a7eI6 ‘[erapaT) TPAD] 3eYM Ye Bys8e W847; AUT, “APNISg yoeRdwIT 9y3 UT 
apeur aq Isnt YOTYA suOoTEIo9p Buryejzs at[T9pun suotjsenb ano0.7 


ONINIVUL GNV ONIZAVIS 
AI 


sgl 


*(zoded paydeaSZoauitur) 
1 {BJURJUT UT JuDUIYOTIAUq Ajzeq,, °z‘q ‘atquiey pue “q’*g ‘21eyxtOMK 
"PIN ‘epsayieg ‘YIP [eIUAW Jo 
OINWWUT [RUOHeN ‘yIeIT] Awe pur plryD jo saypnyg 10 adqUID 
u 220fortg YOrvassy uoyeonpg juejuy,, “We ‘uosuorey pur ‘gq ‘xayaryos 
“8961 
‘sS9iq 8{OUTII] JO “ATU “TIT ‘eueqag ‘worRonpy jue] *5 ‘xojqureg 
“12T-L1T “dd ‘Tf BE “1OA "8961 “ue “FeTayDAsdoyIIG 
jo *f ‘Wy |, “UoApPTYD-pus srsyjoW pedzjueapesiq usamieg 


UOTORLAzUT [eQIFA Jo uoTZe[NUITIS,, "y ‘ADTUNS pur “q ‘UTe] FURAN] 


Should centers formally account for their own performance? Is the 
relationship between training and the improvement of standards clear 
enough to warrant strict training requirements? Or should training 
be linked to a set of incentives that will entice operators and staff 
into learning moré about their work? 


In each of these four issues there are many choices available. 
This chapter does not present a final, “best'' solution, but points out 
the relationships between various dimensions of choice and the con- 
sequences of choosing certain alternatives. All the discussion that 
follows applies to men as well as to women, While child care personnel 
have traditionally been women, the Impact Study should encourage 


greater opportunities for men in such work, 


Staffing 


Since staff salaries make up a large percentage of the budget of 
any service organization, it is likely that up to 70% of the funds allocat- 
ed for nonpaicatal care will go into staff salaries. And, since the 
ratio of children to adults and the effectiveness of day care personnel 
contributes significantly to the quality of the children's experience, 
the nature of staffing patterns and the personal and professional 


characteristics of staff members deserve considerable thought. 


Source of Standards 
Since the Impact Study will be Federally funded, this report 


assumes that the Federal Interagency Requirements will apply to 
staffing. We find no significant reason to recommend changing these 
requirements; unless OEO wants to waive them for purposes of observ- 


ing what would develop without them, we will assume that they apply. 


Depending on the site selected for the demonstration project, 
the relevant state and municipal regulating departments will probably 
have some requirements in addition to those in the Federal Interagency 
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Day Care Requirements which must ultimately be met, or changed if 
they are obsolete or inappropriate. Because of the relatively short- 
term, demonstration nature of the project, certain requirements may 


possibly be waived, postponed, or avoided through litigation procedures. 


The community planners may decide to establish project-wide 
staffing requirements in addition to already existing Federal, state, 
and city requirements. Such standards might affect the student/staff 
ratio, the use of auxiliary resources such as social workers, psychol- 
ogists, etc. Such standards would be additional guarantees to parente 
that their children would receive adequate, even very good care in any 
child care facility they choose, The project agency might also decide 
to reserve adequate funds to provide some of those services, especially 
the auxiliary ones, through an organ such as a Service Corporation 
(described briefly in Chapter V). This mechanism would be especially 
effective in enabling home child care facilities to meet the requirements. 
In setting such standards, the value of the entitlements and hence the 
size of centers’ budgets should be considered. Of course, individual 
centers may go well beyond the minima and choose to include services 


and activities not required by Federal, state and project agency. 


Project-wide staffing standards may affect the impact of the 
demonstration on the community in various ways. Mandated use of 
certain types of auxiliary pe rsonnel may encourage closer cooperation 
with those institutions (social work agencies, mental health clinics, 
hospitals, etc.) which would be asked to donate services or provide 
them at low cost; it may also strain the resources of those agencies. 
Mandated use of certain levels of child care staff (teachers and aides) 
may exhaust an already slim supply. 

The community planners may choose to set no staffing require - 
ments beyond existing Federal and state ones. Individual centers 
would then be relatively free to establish their own criteria, and 


development of quite diverse types of centers could be encouraged. 
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Choices can be made about the mix of levels in any center--some 


highly trained people in combination with some virtually untrained, or 
all slightly trained, etc, This dimension contributes to the texture 
and variety of a center and affects the quality of the children's ex- 
perience. Implications of variations in the training dimension will 


be discussed in greater detail later in this chapter. 


Special interests, The interest of the project agency or indivi- 


dual center in providing additional program components (infant care, 
after-school activities, Montessori methods, facilities for physically 
handicapped children who cannot be integrated into the regular pro- 
gram) will have implications for appropriate staffing requirements, 
The project agency may wish to set such etandards, may wish to 
approve the staffing plans of any center which intends to offer an 
additional program, or may leave all such decisions (beyond Federal 


and state requirements) wp to individual centers. 


In general, the higher the standards within each dimension, the 
more costly staff salaries and training will be. A balance must be 
reached between standards high enough to ensure quality, and reason- 
able enough that centers can afford to meet the requirements. A bal- 
ance must aleo be reached between the amount of locally available 
resources which will be used and the amount of training of new per- 


sonnel which will be done. 


Training 


The provision of appropriate training for potential child care 
workers will be a subject that the community planners will have to 
discuss carefully, The rapid increase of child care arrangements in 
a city will require greater numbers of skilled and experienced child 
workers than may-be available in any one geographic area. Present 
providers of child care facilities, interviewed by the Study Group, 


‘ 
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report great difficulty in finding enough adequately trained people to 
staff their centers, In addition, community planners may view the 
child care system as a source of employment for community people 
who want jobs and these people may be untrained in several of the 
appropriate skills. Because adults from the child's own community 
have a unique contribution to make to a center staff, it is doubly 


important that training opportunities for such people be available. 


The vast majority of current child care arrangements are of the 


relatively informal, in-home variety--sometimes monetized, sometimes 


as a kind of barter arrangement. The project agency should provide 
a way that such arrangements can continue as part of the system, if 
they meet health, safety, and staffing requirements, Training plans 
and decisions should be especially oriented toward the needs of those 
adults working in home child care, Informal discussions with pro- 
viders of such facilities indicate that many are interested in learning 
improved ways of spending time with children for long hours every 
day. Community planners will have to diacuge not only what criteria, 
if any, should be applied to determine which home care providers 
will be eligible to collect entitlements and be a part of the project; 
they will aleo have to devise mechanisms for giving these providers 
the advice and assistance that they want, decide if any training is to 


be required of them and what incentive structures are to be developped. 


The project agency will have first to decide whether or not it 
will offer any training. If it decides not to, then decisions about staff 
requirements will make a big difference in the types of people who 
can start, or work in, child care facilities. If there is no project- 
wide training, concurrent with relatively stringent requirements for 
staff skills, the individual child care centers will either have to devise 
ways to train potential staff (using some of their own money, raising 
more money, cooperating with local training institutions) or they will 


be dependent for their staff on already trained people--a small number 
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Such a program would be very costly and its feasibility would 
depend largely on the availability of funds at the proper time and the 
nature of the guidelines imposed, The project agency's decision to 
pursue such a course would require considerable additional adminis- 
trative time and talent--for consulting with people who are skilled in 
designing training programs of various sorts, and with eventual users, 
and for proposal writing and the management of a separate training 


operation. 


(2) Project funds. The project agency could decide to spend a 
portion of its own funds on training programs. Many of the advantages 
described above would apply, with the drawback that if the training 
effort were to be large enough to be significant, a fairly large portion 
of the funds awarded to the project would be drawn away from provid-~ 


ing services directly to children. 


(3) Model center. The project agency could award some of its 
own funds to one of the child care centers chosen to operate as a 
model. This center would demonstrate optimal facilities, child/staff 
ratio, effectiveness of personnel, etc. There might be no training 
required of other child care workers but released time would be pro- 
vided so that they covld visit, sec how an optimal center operates, 
get advice and new ideas, observe and attend staff meetings, etc. 
Such training would be relatively inexpensive and would not impose 
training requirements on those who did not want them, but it would 


provide help for those who wanted it. 


However, there is a serious question of how valid the help would 
be. For instance, making a child care center the model would not 
provide the home care provider with the kind of nitty gritty advice 
and assistance she will need. Adding workshops, seminars, chances 
to work with children under supervision would increase the effective- 
ness, and also the cost. The project agency would need to devise an 
incentive system to entice providers, especially those in home-based 


centers, to visit such a model center. 
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(4) In-center training. The level and kind of training required 
could be decided upon and financed by individual centers. The pro- 
ject agency could pay for consultants to talk with the staffs of individual 
centers and help them design the type of training they want. Each 
center or parents council would, however, have to finance the training 
program themselves, Potential workers would thus have a role in 
determining what they were going to learn and how they were going to 
learnit. Experience in current paraprofessional training has demon- 
strated that significant participation in planning increases the effect- 
iveneas of subsequent training. The project agency, by adopting this 
method, would place squarely with each center the responsibility for 
deciding what kind of program it plans to offer and how it intends to 
implement its plans. Centers could use part of their own budget and/ 
or seek outside help and cooperative arrangements with local training 


institutions of various kinds. 


But the disadvantages of these decentralized decisions are 
several. Since training is costly and the resources of individual 
centers will be limited, the quality of the training might suffer. Again, 
this mechanism does not adequately deal with the problems of the home 
care provider who does not have adequate financial resources to 
finance her own training. This drawback is a considerable one if, 
as predicted, a significant proportion of the child care which evolves 


would fall in this home care category. 


(5) Assembling individual trainers. Depending on the resources 
of the community finally selected, training resources will vary, both 
in terms of the number and kinds of individuals who could offer train- 
ing and in terms of the number and types of institutions with which 
they are affiliated. While availability of training resources is one of 


the criteria in site selection, it is not the most important one. A 
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ponsibility for professional work they should have, and the specific 
skills to be encouraged. The quality of the supervision and the avail- 
ability of good role models are crucial but difficult to define, 


(3) Individual growth component. Some mechanism whereby 
the student can grow in his own right, developing self-knowledge, 
interpersonal effectiveness, and self-confidence, is becoming more 
and more widely recognized as an important component in the con- 
tinuing development of people who work with children. Opinions vary 
as to the methods of providing this component, the scheduling of it, 
and whether it should be located on site or in retreat, 


(4) Orientation to the nature and purposes of child care. Atten- 
tion should be given to the responsibility of child care workers in re- 
lating what happeng in the center to what happens in the home and com- 


munity, 


(5) Remedial work. Optimal remedial work in reading, writing, 


or analytic thinking can be offered to those who need or desire it. 


(6) Provision for continuing education, Such activities as work- 
shops, seminars, visits to other centers, can be provided after train- 
ing. Some of the activities can be brought directly to the child care 
worker on a periodic basis, others arranged through released time. 


Incentives could be developed to encourage continued participation. 


182 


——a 


Vv 


PARENT AND COMMUNITY INVOLVEMENT 


The responsibility for raising a child belongs to his parents. 
A variety of institutions provide them with professional help in this 
task---doctors to care for a child's medical problems, teachers to 
enhance his education, Inthe same way, child care can give a child 
opportunities for intellectual and emotional growth he may not have 
at home, and also give his parents the freedom to expand their own 


lives. 


But professionals must not be allowed to take over the funda- 
mental job of rearing children, nor may they interfere with the 
parents’ own preferences as to how this is done. The quality of child 
care that is offered, its style and focus, must be chosen and controlled 
by parents and responsive to their needs. At every level of the child 
care system, the power to make decisions must rest with the people 


who have the right to make them, 


Moreover, the quality of family life is more important to a 
child's growth than any benefits found in a center, A child care system 
must be supportive of the total family as the child's most influential 
environment, providing whatever social services and education are 


needed to improve or enhance the health of that environment, 


Parents must therefore control the system and be served by the 
system at every point. While participation should never be compulsory, 
the principle and the mechanisms of participation must be built into the 
structure at every level, offering parents a wide variety of ways to 


become involved. 


This chapter will first discuss parent and community control of 
the child care system at each organizational level, and suggest some 
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their own board members. An alternative may be a citywide election 
to the central board with each center nominating and electing members 


from within its own group. 


The elective process appears more democratic than others and is 
politically astute, even when the board to which parents are elected 
has only an advisory function. However, a cursory examination of 
elected boards, particularly school boards, would show that the 
elected board may in fact be less representative than an appointed 
one. The effectiveness of the election procedure depends largely on 


how equitably the community is districted. 


A second option is to use volunteers. Although this is seldom 
done, it should be considered seriously. Volunteers could come to 
the central board after the initial year of operation only if they had 
been members of local councils for at least a year. (Membership on 
local councils could also be voluntary.) Experience has shown that 
a volunteer usually realizes that he has to know more about the job for 
which he is offering his services than other people in the general 
community. The control is applied by limiting the number of persons 
who may volunteer for central board duty from the local groups. The 
people who come forth by this method the first time around may well 


have ability superior to that of elected persons, since this is the first 


time for everyone, 


A third model--the appointed central board--is often tried in 


the second year of an operation after the elected board has failed to 


satisfy its constituency in performance. It is possible to secure 
persons who are knowledgeable about various aspects of child care by 
this method, depending, of course, on who makes the appointments. 
But filling board positions through this method means taking respon- 
sibility for choices, a situation which invites a kind of dissension 


that could be avoided by using elective or volunteer boards, or some 


combination, 
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Members. Whatever the method of choice, it igs usually desirable 


to have a wide spectrum of interests represented. The community 


planners will have to decide what these interests should be. 


The central board might include representatives from all 
relevant constituencies of the town, Parents should make up at least 
one-third of the board, to ensure user representation. If necessary, 
delegates from additional constituencies may be added simply by enlarg- 


ing the board. 


An alternative might be to have separate board committees 
composed of specialists for various functions. They would be convened 
when their services were nceded: a committee of medical profession- 
als to advise on the health component, a committee of educators and 
child psychologists to assist with the program component. This 
model allows for heavy representation on the board itself by those who 


are involved in the day-to-day operation of the centers. 


Yet another example of board organization is the town meeting 
type. This model affords equal representation to everyone involved 
in the Impact Study--parents, professionals, and office staff. An 
executive council, generally chosen by the entire 'meeting" and often 
paid, performs the board functions and calls the whole group together 


whenever decisions must be made, but at least once a year. 


A clear, concise serics of memoranda and information flowing 
to each center may eliminate confusion and hostility caused by mis- 
understanding issues. Representation on the board from centers or 
organized galaxies of centers (see section on Parents Councils, below) 
will facilitate this information-sharing. When crucial issues affect- 
ing the total system are to be debated, mass meetings attended by 
members of all local day care facility boards should help to solve 


problems and to avoid causing problems. 
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to influence center policies, to the point of ousting staff or calling for 
the outside evaluation. Again, such an advisory group need not be 
hostile; it can be very beneficial to a center to have an active group 
of parents participating in decision-making, even work in maintaining 


the center. 


Control by a parents! cooperative. The center could be run by 
a parents’ group, functioning as a board of trustees. They would hire 
the staff, oversee the fiscal operation of the center, decide on pro- 
gram types, set admission requirernents (even beyond the usual pro- 
ject requirements), elect whether to invite fee-paying, middle-clases 
parents in, and decide on their own evaluation standards. This model 
is attractive to those supporting maximum parental control of child 
care services; as parents become increasingly sophisticated about 


the child care system, this is the pattern they are likely to opt for. 


All three of these arrangements can live together within the 
framework of the Impact Study. Initial project-wide requirements 
insisting on one type or another would be difficult to enforce, put 
dampers on energy, and destroy freedom of choice on an important 


matter. It should also be in OEO's interest to see which of the three 


types attract the most parents, and which has the best programs. How- 


ever, an active effort should be made throughout the project to draw 
parents increasingly into the operation and policy-making of individual 


centers. 


The Service Corporation 


If a goal of the Impact Study is considerable control by com- 


munity residents, then the means by which community residents acquire 


the various services they need should be in the control of community 
people. An organizational structure, separate from but established 
by the project agency, is proposed as a solution of this problem. This 
structure could be a Service Corporation, legally controlled by 
neighborhood residents as automatic shareholders, through an elected 
board of directors. The Service Corporation would be a nonprofit 


enterprise, working to fund its operations from payments received for 
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service rendered. It could receive an initial grant from the project 


funds directly, to enable it to get an early start. 


The Service Corporation would provide those services required 
by center operators which could efficiently be handled through centra- 
lized procedures: central purchasing of food, consumables, and 
transportation; arranging medical, dental, and health resources for 
centers; locating technical aseistance on facilities construction, cur- 


ricular materials, evaluation, state licensing requirements, 


In addition, the Service Corporation could become a permanent 
contribution to the community, acquiring other functions besides ; 
those related to child care, and generating continuing sources of 
funds. Such a possibility is realistic enough to give it considerable 


priority within the scope of the Impact Study. 


Problem-Solvin 


Child care is an extremely sensitive issue, and planning for a 
community-wide child care system cannot flourish in an atmosphere of 
hostility, confusion or ill will, Model Cities agencies throughout the 
country can bear witness to the seemingly endless string of difficulties 


that have plagued their day care launchings. 


Much of the trouble may have grown out of the myth of participa- 
tion as a panacea. When Federal funds saturate an area, ''control,'"' 
"participation," "involvement! become loaded words. Day care is the 


target even before the money arrives, 


Many natural frictions exist: staff-board, parent-staff, com- 
munity-professionals, intra-board, local board-central board, child 
care system-Federal agency. Some factions will begin fighting for 
control; others will feel threatened by the new influx, Gossip about 
parent and community boards spreads through the network of anti- 
poverty programs, and resentments that may be smoldcring in 
providers and users begin to focus on each other, Getting straight 


after a bad start takes much time that is needed for the work at hand. 


Planners will quickly recognize the importance of working with 


existing community groups: the church in the neighborhood may offer 
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province of professionals and middle-class parents only. Education, 
in turn, must be preceded by involvement at the basic level--watching 
a child develop, testing personal skills in a group setting, talking 


with professionals and other parents about the nature and purposes 


of child care, building competence and confidence in one's own abilities. 


Only with a strong background of involvement and eduwation can par- 
ticipation be an effective device to empower parents, and make them an 


indispensable factor in the governing of their own institutions. 


Obstacles 


There are many obstacles to meaningful parent participation 
at the center level which must be recognized and dealt with. The 
most obvious is the simple issue of scheduling. A mother with other 
children at home cannot leave them in order to attend meetings. 
Working parents have no time at all during the day, and their evenings 
are oiten crowded’with household concerns. If fathers are to be 
seriously involved in the child care system, as we believe they should 


be, special consideration will have to be taken of their available time. 


One solution, used by a center in Philadelphia, is to hold family 
dinner meetings. Food is contributed by the parents or the center, 
babysitters are on hand, and parents can talk-informally with staff 
about their children, or hold organized discussions about the center's 
policy and operation. If staff are reluctant to atay during the evening 
after a full day's work, some provision will have to be made: over- 
time pay, or perhaps a half-day off. Specific arrangements for 
meetings will vary depending on the degree and frequency of parents’ 
involvement with the center. The point is that participation must be 


made as convenient as possible. 


A second possible obstacle is resistance to parent involvement 
on the part of the operators, Some educators feel that interference 
by "untrained" parents threatens the quality of their professionalism. 
But it is the parents who are responsible for raiging their children; 
their ideas count heavily. Parents and professionals must set up a 
dialogue, and teachers must learn to work with parents as well ag 


with children. 
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In publicly-supported child care centers, the government can 
make parent control a requirement for receiving funds. With private 
centers, it is more difficult to ensure involvement. A few organized 
groups of parents may simply demand control, but most will not be 
in a position to do this. Possibly a citywide advocacy committee will 
emerge to negotiate the contro] issue with individual centers. With 
such a large amount of Federal money at stake, it should at least be 
possible to encourage a parents' advisory board at each center, with 


full access to information, 


A more serious obstacle to participation is a psychological 
one. Many people--especially poor or minority families, one-parent 
families, welfare families--have little confidence in themselves or 
their organizational competence. They have been crushed by a system 
which too often considers them failures, and may lack the courage to 
make a commitment and risk yet another defeat, They have little 
faith that they can change the system by taking part in it, or that it 
can be changed at all. 


For these parents, participation must be allowed to develop 
slowly, building from a sense of personal self-worth and confidence 
in discrete tasks, to organizational skill and technical expertise. 
Broad policy-making responsibility cannot be forced on parents be- 
fore they feel ready to handle it. But, at the same time, a center 
cannot sit back and wait for parents to become involved on their own 
accord, It must actively seek parents out, bring them into the daily 
operation of the center, put their existing skills to work and teach 


new ones, 


Recruitment, Involvement, Education 

Some recruitment will be done by the project agency itself, 
which must contact all eligible parents and elicit community response 
about the kinds of service desired, Parents will need to know just 
what the Impact Study is all about, and how to assess their own needs 
and determine whether they are being met. Most important, prospective 


parents must have a chance to see a number of centers in operation, 
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Government 


Publications 
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' political strategy, consideration of evaluation techniques, lobbying 


for effective child care legislation, proposal-writing for research 

and development, and fund-raising from local government, foundations, 
and industry. They can form themselves into a working board of 
trustees for the center with power to hire and fire staff, set standards, 


and design programs, 


This is a primary goal of the Impact Study--to give the power 
to make decisions affecting their children's lives to the people who 
have the responaibility and the right to make them. The child care 
system itself must provide the involvement and education which is the 


source of this power. 


198 


ae 


” 


Prd 


